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AMERICAN: ECONOMIC POWER: REDEFINING
NATIONAL SECURITY FOR THE 1990°S

WEDNESDAY, MAY 2, 1990

CONGRESS OF THE . UNITED STATES,
JoiNT EconoMic COMMITTEE, .
Washington, DC.

“‘The committee met, pursuant to notice, at 2:04 p.m., in room B-
1352, Rayburn House Office Building, Hon. Stephen J. Solarz
(member of the committee) presiding

Present: Representatives golarz and Scheuer.

Also present: William Buechner and Stephen Baldwin, proies-
sional staff members.

OPENING STATEMENT OF REPRESENTATIVE SOLARZ, PRESIDING

Representative SoLARZ: The committee will come to order.

- This afternoon, the Joint Economic Committee resumes its hear-
ings into:the requirements of American national security and its
linkages to the economy in a post-cold-war era.

Future historians may well identify the 1990’s as a transitional
period between two historic- epochs, the first characterized by
global confrontation and the cold war, the second by more or less
peaceful competition-and open cooperation among the superpowers
and the world’s other industrial nations. . :

What the new age holds in store for us remains, of course, to be
seen. But it does seem clear that the cold war has come to an end,
and we have some reason to hope that more peaceful trends will
prevail in the world. '

Meanwhile, the nature and composition of our national security
requirements are undergoing a major transformation. Clearly, eco-
nomic factors weigh more heavily than they used to, although
there has always been an economic dimension in the broad defini-
‘tion of national security. The accelerating pace of technological
change and the challenge from abroad to our .once unquestioned
leadership, technologically and otherwise, represent just two of
many developments that require us to devote more attention and
perhaps more national resources to the economic side of the securi-
ty equation.

There are other changes as well which suggest that the threats
to our national -security and well-being are increasingly social and
economic: our competitiveness problem, our large international fi-
nancial and trade imbalances, the rise of Japan as an economic su-
perpower, the foreign acquisition of U.S. high-tech business firms,
the threats to the global environment, the failure of the U.S. edu-
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cation system to prepare large numbers of students for successful
participation in a high-technology economy, and the growing mis-
match of jobs and skills.

The need to spend less on defense as the cold war recedes pre-
sents us with a unique opportunity to devote more of our Nation’s
resources in the years ahead to strengthening our domestic eco-
nomic security. Today’s hearing will explore the contributions of
education and training to our economic security and how we can
make the best use of these newly available budget resources to im-
prove the American systems of education and job training.

This afternoon the Joint Economic Committee is very pleased to
welcome as our opening witnesses: Mr. Ted Sanders, the Under
Secretary of the U.S. Department of Education; and Mr. Roberts
Jones, the Assistant Secretary for Employment and Training Ad-
ministration in the U.S. Department of Labor.

Following our first panel, we will have a second panel of four pri-
vate -witnesses: Mr. Anthony Carnevale, vice president and ‘chief
economist of the American Society for Training and Development;
Ms. Shirley McBay, the dean for student affairs and project direc-
tor, Quality Education for Minorities Project at MIT; Mr. Arnold
Packer, senior research fellow at the Hudson Institute; and Ms.
Margaret Simms, deputy director for research at the Joint Center
for Political and Economic Studies.

Before we begin, I notice that my good friend and colleague, Con-
. gressman Scheuer, from New York has arrived. Jim, do you have
any observatlons that you want to make?

OPENING STATEMENT OF REPRESENTATIVE SCHEUER

Representative SCHEUER. Thank you, Congressman Solarz.

I am delighted that you are chairing this hearing, Congressman,
and I congratulate you for your initiative in bringing this hearing
together at this point.

I am chairman of the Subcommittee on Health and Education of
the Joint Economic Committee, and I conducted 9 days of hearings
on what we have to do for our eduation system in support of the
kids to produce a work force that is competent, that is literate, that
is numerate, a work force that can process information, and a ‘work
force that is competitive. It was a fascinating hearing, and several
of the witnesses that we are hearing today testlﬁed at that hearing
a year and a half ago.

We need an infusion of money into our education system, but
money alone will not do the job. We need new ideas, and we need
new. approaches to educating our kids, and sometimes we need
both, for example, in the case of the Head Start program. I am
sponsor of a bill for full funding of Head Start with Congressman
_ Dale Kildee who is chairman of that relevant authorizing commit-

tee. And we work up the full funding in that by 1994.

To me it is a disgrace that our society, while it is putting $5.5
billion into the B-2 bomber, which has only one purpose in life
which is to penetrate the Soviet Union with as little notice as pos-
sible and drop a load of bombs, while we are funding the B-2
bomber, while we are funding the star wars for $4.5 billion, while
we are funding the business of moving missiles around on railroad
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cars, we are telling five kids out of six who are at urgent education
risk that we are not going to give them a Head Start program be-
cause we cannot afford $5,000 a year in that third, fourth, and fifth
year. And we are almost certainly consigning them to education
failure for our unwillingness to invest the bucks and the talent to
help those kids become learning ready when they come to school.

Now, we had a hearing just last week of the Joint Economic
Committee on Russia’s economic position right now, and we had
three Russian experts, two of them actual Russians, one a member
of their parliament. And they testified to us that Russia was in the
beginning of a free-fall depression, that the bottom was dropping
out of the Russian economy, that there was significant danger of
widespread famine, significant danger of widespread violent con-
sumer rioting protesting the absence of the basic necessities of life.

Mr. Gorbachev is faced with an economy that is literally coming
apart at the seems. He sees his ethic partners rushing not walking
to the nearest exit—the countries of Latvia, Lithuania, and Esto-

nia. He sees his Eastern bloc opting for the nearest exit, opting for
rlpmnr-ranv Even in the Soviet Union, he is hearing significant
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rumbles along the same lines from the Ukraine. With an economy
that is disintegrating, with the very real possibility of starvation in
the Soviet Union, consumer riots, the proposition that Mr. Gorba-
chev and his generals are about to wage a massive nuclear attack
on our country is so preposterous it boggles the mind.

Of course, we will continue to have regional problems. No doubt
about that, but that is a different order of magnitude of defense
needs than the one we are addressing ourselves to when we are se-
riously looking at $300 billion military budget. It is bizarre. And to
the extent that we are denying adequate and urgently needed in-
vestments in education for one thing, let alone health care where
we deny 31 million Americans access, fail to provide senior citizens
with long-term care, with catastrophic care, where we ignore our
infrastructure needs of roads and bridges and tunnels and sewer
systems, water systems that are falling apart, for us to be allocat-
ing $300 billion a year to and ignoring above all our education to
me is offensive and unacceptable.

So, I welcome this hearing, and I look forward to hearing from
all of you.

Representative SoLaRrz. Mr. Sanders, please proceed.

STATEMENT OF TED SANDERS, UNDER SECRETARY, U.S.
DEPARTMENT OF EDUCATION

Mr Sanpers. Thank you, Congressman Solarz, members of the
committee. Good afternoon. I am very pleased to have the opportu-
nity to be here this afternoon and talk with you about the current
state of American education and its relevance to the Nation’s econ-
omy

I have a fully prepared statement that we are submitting to you
for the record. If I might, I would like to summarize what I have
tried to tell you in that prepared statement.

Also, I have been working on several questions that you had
posed earlier, and would be happy to transmit a full statement of
response to each of those questions to you also.
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What I would like to do this afternoon is to suggest to you at
least answers to four questions that Americans are asking about
their educational system and its relationship to the economy. The
first of those questions is, what is the current state of American
education in terms of our national aspirations as a free society?
The second, how do we compare with other industrialized nations,
particularly those with whom we are going to be competing in the
future? The third, what is essentially wrong with the education
system currently in place, and last, what can we do to correct our
inadequacies?

Everyone knows that the American educational system is not
meeting the needs and aspirations of our society. Let me suggest to
you that we have failed in at least three significant ways. First of
all, we have not yet achieved the ideal of a high school education
for every American, something that we believe is essential to a
vital and a creative democratic society. In fact, currently more
than one out of every four of our students will drop out of school
before they graduate.

Likewise, we have not yet achieved 100 percent literacy, another
imperative for any modern democracy. According to our best esti-
mates, some one in five American adults is functionally illiterate
today. And in these areas we have particularly failed blacks, His-
panics, and other minorities.

More to the point of this committee’s purpose, our economy is
suffering severely from the inadequacies of our education system.
. Particularly affected is our ability to compete with other industri-
alized nations in a global marketplace. Consider the following facts -
and the story that they tell. : :

First of all, three facts relevant to the achievement of American
students in the field of mathematics and science. In all compari-
sons of international math and science test scores, American stu-
dents finish either last or next to last. In fact, from recent national
assessment of educational progress data, only 50 percent of the
American high school students can do junior school mathematics.
And, in fact, out of the 1986 NAEP study, we found that some 25
percent of the 13-year-olds could not add, subtract, multiply, or
divide using whole numbers, and nearly half of the 17-year-olds
lacc:lked an understanding of moderately complex mathematical pro-
cedures.

We have a second set of three examples about what is happening
in American business as a result of our educational inadequacies.
Recently, Motorola found that some 80 percent of all the applicants
that they screen nationally failed an entry-level exam that re-
quired no more than a seventh grade English and a fifth grade
mathematics level.

Also, the New York Telephone Co. recently received some
117,000 applications when several new positions opened up. Only
2,100 of those applicants could qualify for that employment. I
would add that this employment was for a mail clerk’s position. ‘

American business, as we know, is having to spend somewhere
between $25 and $35 billion a year to bring new employees up to
the standards of our high school graduates.

Finally, there is a third set of three facts that helped to define
the Nation’s economic plight. You have already mentioned, Con-
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gressman Solarz, in your opening remarks information about our
trade deficit.

We also know the status of our national debt, but there is an-
other statistic that translates educational deficiency into economic
disaster. In fact, if you look at the lost lifetime earnings of each of
our recent classes of dropouts, we find that they cost our Nation
some $228 billion across their lifetime in lost earnings. That is 10
times what the U.S. Department of Education spends annually to
improve the performance of our schools.

If things have been bad in the last few years, they could even be
worse by the year 2000. Between 1983 and 1988, some 40 percent of
all the new jobs that were created in our economy were either
managerial or professional. That is the Department of Labor’s
highest skill category. By the year 2000, some half of all new jobs
will require some form of postsecondary education for entry.
Recent Census Bureau study reports that the number of people in
the 20-to-29-age bracket is shrinking so that there will be a de-
crease in the younger work force from 41 million in 1980 to 34 mil-
lion in the year 2000. That means that we are going to be reaching
even deeper into an already underskilled work force. '

Precisely what is wrong with our educational system? I would
like to suggest at least some of the problems to you. At a time
when freedom and democracy are breaking out all over the world,
our school system in America is far too bureaucratic and authori-
tarian. We have too many Federal and State regulations. We allo-
cate funds to schools and to school districts and then place on them
80 many restrictions that they cannot freely experiment with creat-
ing solutions to current problems. I would like to give you one real
example out of the State of Washington. .

A few years ago, a woman by the name of La Vaun Dennett was
appointed principal of an inner-city elementary school in the city
of Seattle. That school served primarily minority students in the
community. La Vaun Dennett, after being appointed principal,
looked at the data about her school, noted that it had serious prob-
lems, called her faculty back together 2 weeks before the opening
of school, a violation, if you please, even of the union contract.

Those teachers came to school. They spent 2 weeks with the prin-
cipal examining not only the problem, but rethinking how it is that
they would approach education when school opened that Septem-
ber. They totally restructured the school program. They focused on
math and reading instruction in the morning. They decided that
class sizes were too large. Since they could not create new re-
sources, they redirected the other adults that were working-in
their school. They reduced class size so that with some students,
those students experienced no more than five other students in
their class with a teacher.

What happened? La Vaun Dennett found herself, first of all, in
trouble with her peers. Other principals in the district did not like
what it was that she was doing. They brought pressure on her.

The district did not like what she was doing in spite of the fact
that achievement improved dramatically even in the first year.
Many students who had been previously way below grade level had
come up to grade level and beyond.
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_Finally, La Vaun Dennett found herself in trouble with us at the
U.S. Department of Education because she had misused a chapter 1
staff member in that school. She misused a resource room teacher
funded from Public Law 94-142. And she found herself with a
$100,000 audit exception from us.

Representative ScHEUER. A $100,000 what?

Mr. SANDERS. Audit exception.

Representative SCHEUER. Audit exception?

Mr. SANDERs. Yes, because of the fact that she had technically
misused those funds.

Representative ScHEUER. There was no question of personal dis-
honesty or anything? .

Mr. Sanpers. No. The people were there. They were used in
working with children in small groups, but they were not used in
accordance with the rules in spite of the fact that those children’s
performance did, indeed, increase.

La Vaun Dennett is no longer principal in that school. She has
gone to graduate school at Harvard.

It seems that La Vaun Dennett is the standard instead of the ex-
ception. We tend to punish those people who are willing to take the
risk and be entrepreneurial and solve the problems that we face.
On the other hand, we reward oftentimes the status quo even when
it is not working.

The second thing, we have very little input or commitment from
parents today. The very best research that we have shows that the
attitude of parents toward education is an almost infallible indica-
tor of a child’s success in school. In fact, that is even a stronger
indicator than the economic background of the parent or the par-
ent’s educational level. We all agree that the parents are the
child’s first and best teacher and that what a child does in the first
3 years of his or her life is particularly crucial to the long-term
learning of the child.

Clearly, some of the problems that we faced are the result of low
levels of parental involvement in the education of American school-
children. We must find ways to encourage parents to become more
interested and more actively engaged with the process of education
of their children. In fact, Congressman Solarz and members of the
committee, everyone has expected too little of our young children,
not only parents, but teachers and our community at large and
even young children themselves.

Hank Levin’s study at Stanford University has indicated very
clearly to us that minority children from economically deprived
neighborhoods can and will perform as well as children from the
nl'1105t affluent neighborhoods, provided such work is expected of
them. .

In fact, as a result of Mr. Levin’s research and similar experi-
ences, a new axiom has appeared in the educational community,
and that axiom is students will live up to our expectations of them.
If we expect little, we are going to get little. If we expect a lot, we
will get a lot. :

Also, American educators have not been held accountable for re-
sults. We have held them accountable for process. In fact, parents
and other members of the community have little way of knowing
how well their local school or school system is performing. And
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consequently, we all seem to be satisfied with our own school and
assume that it is the other schools that are failing. The Gallup poll
over the last couple years has been very, very clear with this. We
as parents tend to judge schools generally in a very poor light. But
when we talk about the school where our children attend, we judge
them much better.

I had a real experience or two as State superintendent in Illinois.
I left that position just a year ago. Early in my tenure I became
concerned about the plight of small high schools in our State and
what it was that they were not able to offer our students. I pro-
posed legislation that would deal with that problem. It was not
very popular. On a plane flight late one Friday evening back to
Springfield coming through St. Louis, I boarded a little TWA me-
troliner and had barely buckled my seat belt when .the woman
behind me said you’re Ted Sanders, aren’t you. And I knew by the
tone of her voice that I probably should have disavowed even know-
ing the fellow, but I owned up. And she began talking to me. No,
she began talking at me. We were not even airborne when she had
the rest of the plane engaged in the conversation. I was not sure I
was going to make it to Springfield that evening.

She was not very happy with what it was I was saying about
small high schools. She told me that the small high school where
her daughter was about to graduate that spring was an excellent
school, and that we should be leaving her school alone. I asked her
eventually, when she cooled off just a little bit, if we could really
engage in a dialogue concerning that school and what prompted
her to believe in its excellence? Then she told me her daughter was
going to the University of Illinois that next fall. The course that
she was to pursue required a background in chemistry. Her high
school offered an outstanding course in chemistry. That marked
the school for excellence in her eyes.

That next Monday morning, I asked my staff to find out about
that chemistry class, and here is what they found. It was a chemis-
try class offered in a regular classroom without a laboratory be-
cause they did not have laboratory facilities. It was taught out of a
textbook that was 10 years old, and it was taught by a teacher who
had only 3 undergraduate hours in chemistry to prepare him to
teach that class. And yet, it marked the excellence for that school.
I suspect that mother and I know that young woman was in for .
(ll_uitg .a surprise that fall when she enrolled at the University of Il-
1nois.

Oftentimes, parents simply do not have the kind of information
by which to judge the quality of the educational experience that
their children are having. We need to provide them with the infor-
mation in new and more effective ways.

Finally, Congressman Solarz, we must ask ourselves what it is
that we can do to reform our educational system to meet the eco-
nomic challenges of the next decade. I would suggest to you this
afternoon that first we must reform the way in which we manage
our schools. We have to place more authority in the hands of prin-
cipals and teachers. I have worked in my career at every level of
the educational system, and I am more and more convinced that
the solutions to our most perplexing problems will come from the
people who are fighting in the trenches rather than from the gen-
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erals who stick pins in a.map back at headquarters. We now say
that we are going to demand reforms from our schools. Then we
ought to at least give them the freedom to try new solutions since
the old ones are not working. ) ,

Second, we have to bring parents and other members of the com-
munity back into our schools so that they can once again become
an integral part of the system. One of the best ways that I believe
we can do that is providing a wider range of choices among the
types of schools that students are allowed to attend. The nation-
wide success of magnet schools is the very best testimony to the ef-
ficacy of choice involving parents, students, and teachers.

Third, we need to introduce rigor and depth into the curriculum
of our public schools and then demand more of our students than
the current system asks. Our students can compete with Germany
and Japan as they once did. They will fulfill our highest expecta-
tions for them, no more and no less.

Finally, we must improve the knowledge and the competence of
our teaching force. I believe that alternative routes to certification
provide one of the best avenues for attracting highly trained people
into the classroom, particularly in the field of math and science
where we have our greatest need. In places like New Jersey, pro-
grams of this type have already brought even more minorities into
the teaching force than have traditional teacher training programs.

We should not fall into despair because of the record that exists
today of our shortcomings. We have. come a long way in recent
months. At least we are finally acknowledging that we have severe
problems. The President and the Governors have now articulated a
set of national goals that provide a vision for us. And now together
we are in the process of deciding how best to implement those
goals. If our challenges are formidable, so are our resources as a
great and free people. _

I will be happy to respond to any questions that you have, Con-
gressman Solarz.

[The prepared statement of Mr. Sanders follows:]




PREPARED STATEMENT OF TED SANDERS

Good afternoon, Mr. Chairman and members of the Committee. I am
pleased to have the opportunity to talk to you about the vital

interdependence of America's economy and its education system.

The next decade will present some unidue challenges for
Americans, in which education and economic well-being will be
inextricably linked. As we take steps to preserve America's
standing in the world economy, the President and the nation's
Governors have set national education goals. Oour success or

failure in achieving these goals will have a profound impact on

our ability to remain competitive in an increasingly global

economy .

A productive education system is the foundation of a productive
economy. Business and industry depend on our schools and
postsecondary'institutions to educate the people who form

America's workforce. While in the past it was considered
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sufficient for the majority of Americans to leave school with a
modicum of basic‘skills, today our economy needs workers who are
more than just literate, responsible men and women. We need
workers who are able to solve problems and to think creatively.
We need workers whb can adapt to changing conditions and can
benefit from on-the-job technical training. The number of jobs
available for low;skilled and unskilled workers is shrinking, and
the need for workers with a high-quality education is growing,
'particular;y aé we face increasing economic competition from

other nations.

Unfortunately, our education system is woefully underproductive.
Employers express almost universal concern that the skills of
entry-level workers in reading, writing, mathematics and
communication are deficient. Despite the fact that aggregate
annual spending for elementary and secondary education rose $44
billion between 1980 and 1988 (in constant 1989 dollars), scores
on national reading and mathematics tests today areAvirﬁually

unchanged from their 1980 levels.

Not only are our students unprepared for the economic reglities
of the 21st century, but a frighteningly large proportion of them
are not even prepared for thevlsth century! The 1986 National -
Assessment of Educational Progress (NAEP) mathematics assessment
found that over 25 percent of 13-year-olds could not add,

subtract, multiply, and divide using whole numbers. Moreover,
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nearly half of 17-year-olds lacked an understanding of moderately .

complex mathematical procedures.

.I'm sure you are also aware of the disappointing performance of
our students in other important subject areas. In science, NAEP
found that while 81 percent of American 17-year-olds show an
understanding of basic information from the life ‘and physiéal
scienées, fewer than half understand the ‘design of experiments,
or show any degree of specialized knowledge across the
disciplines of science; The NAEP report concludes that "more
than half of the nation's 17-year-olds appear to be inadequately
prepared either to perform competently job; that require
technical skills or to benefit substantially from specialize& on-

the-job training."

The gaps in our students' knowledge extend to their understanding
of the world around them and the events that have shaped this
world. A 1988 Gallup study of 18 to 24-year olds in nine
countries found that young Americans ranked last in their
knowledge of geography. Perhaps most disturbing, the United
States was the only country whose young adults scored below its
older adults. Moreover, this gap is not confined to Kknowledge of
faraway places. According to the most recenﬁ NAEP 'U.S. histofy-
test, more than half of 12th graders do not understand basic
terms and relationships from U.S. history, and only five percent
can interpret historical information and ideas, although the

-
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great majority can identify a number of isolated people and

events from our nation's past.

These disappointing results are all the more disturbing when we
compare ourselves to other nations. On test after test, American
students consistently rank at or near the bottom in mathematics
and science, areas that are very important to technological and
econoﬁic development. For exampie, in a 1989 study of 1l3~year-

.olds in 12 different student populations around the world, the

U.S. was dead last in mathematics, and only slightly better in

_ science.

Somé_claim that these tests unfairly compare our system to the
so-called elitist systems of other countries, but in fact, a
large proportion of students in most other industrialized
countries go on to secondary education, just as in the United
States. 1Indeed, compared to other nations, a lower proportion of
'6ur gtudents study mathematics and science. Presumably, then,
gathematics and science students in other countries represent a
broader spectrum of ability than their American counterparts.

yét students from these countries consistently outperform us,
despite the fact that we spend more per pupil than most other

developed countries.

Because of these trends, too many students entering postsecondary

eaqcetion lack the verbal and quantitative skills required to

-
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perform college-level work. To compensate for the poor
preparation of their students, colleges are now devoting
substantial resources to remediation -~ nine out of ten schools
now provide remedial courses in reading, writing and mathematics
for one-third of their students. This should not be necessary.
Colleges should be teaching college-level material, not high

school material.

In addition, declines in college enrollment and degrees in the
areas of science, math and engineering are a danger signal to our
nation, and could impair teaching, research, and industry in
future years. Science, math, and engineering are among the very
areas most likely to enhance our ability to create, develop, and

market new products both at home and abroad.

Yet economic competitiveness isn't just about technical
knowledge, innovation, and making better products. It is also
about developing markets for those products, and about
negotiating trade agreements and international business
partnerships. The most basic requirement for these undertakings

is the ability to communicate, and a knowledge of foreign

languages and cultures has become an indispensable business tool.

Here again, other nations have the edge. In France, one fdreign

language is required from sixth grade through high school, and a
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second language is required beginning in ninth grade. In Japan,
more than 80 percent of students take a foreign language, and two
foreign languages are required for graduation from university.
How will our nation be able to compete with Japan in the future ,
if, while Japanese students take the time and effort to learn
English and American culture, many of our students have trouble
learning their own language or history. In West Germany, Sweden,
Indialand Switzerland at least one foreign language is required.
Students begin their studies early, and many continue for five,

" six, and even (in the case of Sweden) nine years. In many
‘countries, students study a second language, even though it is
not required. Again, compare this with the United States, where
only one in five high school graduates takes more than two years
of even one foreign language, and less than one in ten takes four
years of instruction in a foreign language. Over half of our
college students take no foreign language during their

undergraduate years.

jCIeagly, if we hope to maintain the level of economic health and
strength that we have long enjoyed, and if we wish to remain
competitive on an international basis, we must continue to pursue
fundamental reform of our education system, expanding the
application of methods that work and curtailing those which have

‘failed to produce results.
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Yet there are other reasons besides our national economic needs
for pursuing this course. Our education system is the foundation
of our democracy. We depend on our education system to prepare
men and women to be informed, involved citizens. If the
education we provide is poor, the level and quality of Americans'

participation in our democratic system will also be poor.

If our democracy is to continue to function effectively, we must
achieve universal literacy, which at present continues to be only
a dream. We must also achieve universal education through high ‘
school. Our dropout rate remains far too higﬁ, particularly for
Blacks, Hispanics, and Native Americanz. We also nave a long way
to go to ensure universél literacy and high school completion
among Americans who are poor. By some estimates, one-third of
our school population in the year 2000 will consist of students

that we would consider to be at-risk.

In addition to the positive refurns to education for the economy
and society, a high-quality education contributes to an

individual's intellectual development, personal fulfillment, and
economic success. Indeed, the economic returns for individuais

from education are very clear.

A recent study by Frank Levy found, for example, that among 25 to
34-year old men, college graduates earn 50 percent more than high

school graduates. This premium for a college education has




16

increased significantly in recent years, because the real wages
of those with only a high school diploma have declined as the
relgtively high-paying jobs in manufacturing, which high school
graduates used to find plentiful, have been replaced with lower-
payiﬁg jobs in the service sector. As you know, this trend is
expected to continue; U.S. manufacturing will represent an even
smaller share of the U.S. economy in .the year 2000 than it does

today.

Moreover, the new jobs in service industries will demand much
higher skill levels than the service jobs of today. Those who
cannot read, follow directions, and use mathematics will be
unable to find jobs. As a result, as the Workforce 2000 study
tells us, we can expect to find less joblessness among the most
educationally advantaged among us, but more unemployment among
the least-skilled. The challenge to our education system could

not be more clear.

Tdﬂthe question, "How well are we doing?" we must answer, not
nearly well enough. This morning the Secretary released the
1990 State Education Performance Chart, better known as the Wall
Chart. It seems that, once again, our achievements are nothing
to boast about. True, we have seen no serious overall declines
in test scores, high school graduation rates, or other indicators
of educational achievement, but we also have seen no overall

gains. There are, of course, some bright spots =-- individual
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-states that are éoing very well, and some encouraging signs of
increased achievement by minorities, despite a persistent gap -
between their performance and that of other students. But we

clearly have a very long way to go.

How did we get ourselves into this situation? For one thing, our
education system is overmanaged from the top -- and I don't just
mean from the federal level, although I am well aware that there
are things that we can do to reduce burdensome regulations and to
encourage reform. I mean that instead of having most decisions
about education made where they belong -- at the school building
and district level -= $50 oftein teachers and principals have
extensive requirements imposed on them from the outside, eroding
their ability to manage their classrooms and schools effectively.
I submit to you that if any business were run the way our
education system is run, it would be bankrupt before the year was

out.

At the same time, there is very little input from those who,
along with students, have the most at stake in the quality of our
education system -~ parents. Even when parental involvement is
sought, too often it is seen in terms of the traditional role of
parents as fund-raisers, field trip monitors, and spectators at
school events. Some schools and school districts go so far as to

be hostile towards parental involvement that goes beyond these

ordinary activities. Real participation by parents in planning,-
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decision-making, and evaluation of performance is all too rare.
Only by offering parents the opportunity to participate actively
in their children's schooling, will we foster a genuine

commitment on their part to ensuring that schools succeed. -

We also suffer because our schools have low expectations for many
. of our children. ‘Students are not asked to try very hard; often
they-ére not encouraged to take challenging courses, but just to
get by with minimum requirements. Particularly if ﬁhey are poor
or members of minority groups, children are given the message
that success in school depends on some kind of magical innate
ability, and that even if they do try they probably will not
succeed. Contrast this with other countries, which stress the
importance of effort, and tell théir students that the key to
success is hard work -- nothing magical about that -- and that

all students are expected to work hard.

Another problem with our system is that it includes little
accountability for results. In most schools and school systems,
no one except the individual student has anything to lose if a
poor quality educatioﬁ is provided, and no one at all is likely
to be recognized or rewarded if outstanding educational results

are achieved. We have got to change that.

What can we do? At the education summit last September, the

President and the nation's Governors took the unprecedented step
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of setting national education goals. For the fi;st time, the
nation is now focusing on the outcomes of education rather than
inputs. The President and the Governors have committed
themselves to ensuring, by the year 2000: that children will be
ready to learn when they enter school; that 90 percent of
students will earn a high school diploma; that students will
demonstrate mastery of challenging subject matter in mathematics
and séience, and the U.S. will rank first on international tests;
that every adult American will be fully literate; and that

children will attend safe, drug-free schools.

President Bush submitted to Congress over a year ago, the
"Educational Excellence Act" (H.R. 1675) which was his first step
in fulfilling his pledge to provide national leddership in -
education. Each of the seven proposals in H.R. 1675 supporﬁs
achievement of one or more of the national education goals.

While the Senate has overwhelmingly approved a modified version
of the President's bill, we are still awaiting House action on

these important education reforms.

Some have questioned the feasibility of achieving these national
education goals. I disagree with the skeptics who believe that
it cannot be done. Moreover, I believe we know what we need to

do to accomplish these goals.




20

First, and most importantly, we have got to reform the day-to-day
methods of school operation by placing more authority and
responsibility at the school level. We also need to renew
community and family commitment and responsibility by bringing
parents into local school governance and by providing a wide
range of choice in the character and type of schools students are
able to attend. The President's Magnet Schools of Excellence
propoéal in H.R. 1675 wéuld help bring this renewal about.
Furthermore, we need to evaluate progress by measuring and

publicizing the outcomes of education, not its processes.

We must also raise expectations for our students. We can begin
to do this by providing a more challenging, intense, and rigorous
purriculum. Teachers, parents, and administrators must be aware
of the importance of high expectations and must look for
‘opportunities to demonstrate our belief that all students can
~succeed. We need to improve the competence and character of the
teaching force by careful attention to training, an area where
institutions of higher education need to accept more
responsibility, and by diligence in recruiting more minorities
into the field. The President has proposed in H.R. 1675 and some
States have already demonstrated that alternative certification
is a strategy that works in raising the quality and the quantity
‘'of educators, including an increasing number of minorities. In
particular, the opportunity to attract into teaching individuals

with substantive training and experience in mathematics and
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science will enhance our ability to attain the goal that United
States students will be first in the world in science and

mathematics achievement.

We must improve the link between the education system and the
wofld of work, so that students can visualize and strive for
concrete post-school goals. Our system can be contrasted with
the aﬁprenticeship system of West Germany, which involves close
cooperation between employers and schools in educating aﬁd
traininé young people. West German youths leave school with a
thorough grounding in the skills they need, hands—én experience
in applying these skills, and a ¢clear avenue to immediate and’
meaningful employment. Further, this apprenticeship system is

for all youth, not just the disadvantaged.

For American youths who leave high school with no college plans,

a place in the workforce is a possibility, not a sure thing.

Even some of those who pursue technical training are not prepared
for work. While there are many trade and technical schools that

provide their.students with high-quality training, some offer

students very little real education.

For those who pursue further education, our postsecondary system
-- even with its problems -- is the best in the world. Its

unsurpassed variety and quality has much to teach us about
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education at all levels. In contrast to elementary and secondary
education, today's postsecondary system offers students many
choices -- some 3,500 colleges and universities and 8,500 non-
collegiate schools. Universities, colleges, junior colleges,
community colleges, trade schools, and professional schools
educate our future leaders -- among them, teachers, managers, and
scientists. In addition, they provide the foundation of basic
reseafch and applied technology which support our economic

productivity and international competitiveness.

Armed with what we have learned about education in this country
and abroad, we must join forces to ensure that our national
education goals, articulated by the President and the nation's
governors, permeate the entire education system. We all must
take responsibility as individuals to do what we can to ensure
that they are carried out.

Educator; at all levels must examine the goals to see how they
can further our achievement in these areas.  States, districts,
.and schools should examine their own accomplishments, and commit
themselves to expanding upon them. The Federal role in this
effort will primarily be four-fold: we will cohtinue to target
our resources on disadvantaged students; we will seek reforms in
federal programs and activities to meet the changing demands: we
will work to develop better indicators of educational

performance; and, we will encourage the development of increased
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flexibility in education In exchange for increased
accountability. If we are to achieve our national goals, we must
all work together, and we must start with the belief that we can
succeed in improving American education, so that we are once

again the envy of the world.

Thank you. I will now be happy to respond to any questions you

may héve.
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Representative SoLArz. Thank you.
Mr. Jones, please proceed.

STATEMENT OF ROBERTS T. JONES, ASSISTANT SECRETARY FOR
EMPLOYMENT AND TRAINING, U.S. DEPARTMENT OF LABOR

Mr. JonEes. Thank you, Congressman Solarz. I am pleased to be
here with Under Secretary Sanders in that today, perhaps more
than ever, we have begun to join efforts in discussing these issues
and trying to understand how to make these programs more effec-
tive. Just a few points to perhaps frame the conversation.

In 1987, we published “workforce 2000.” One of the primary
issues raised by that report was the projection that our economy
would continue to add jobs that required higher skill levels and
less jobs with lower skill levels. Since those 3 years have passed, 1
would point out that those projections were based on the assump-
tion that we would add about 3.3 percent annually to that higher
skill cadre. In fact, the experience in those 3 years has been about
7 percent, more than double the rate that we then projected was
going to happen. The pressure that puts on the workplace and the
demands for skill levels for young people coming into the system is
enormous, and the demand back on the school system to respond to
those levels is substantial.

Your thesis of your hearing clearly points out that the country s
economic security and competitiveness requires that we invest ef-
fectively in a human resource system. As Mr. Sanders has indicat-
ed, it is now costing us approximately $228 billion in lost earnings
and foregone taxes over the lifetime of every class of dropouts that
passes each year. In other terms, it suggests that there is about an
$86 billion loss in our gross national product because of that failed
segment of our work force.

On a very human basis, the gap between annual income of high
school dropouts and high school graduates was 31 percent in the
1960’s. This increased to 59 percent in the 1980’s, and can only go
higher by the year 2000 and on down the road.

Clearly, upgrading the quality of the work force to ensure that
we remain competitive and economically secure does not necessari-
ly mean more government programs and dollars, but it certainly
requires systemic change in how our institutions prepare our
young people for the world of work. It is urgent that we respond
and realign these institutions and not simply lay blame to school
teachers and systems that are behind us.

1 cannot overemphasize, along with Mr. Sanders, the importance
of those education goals established by the President and the Gov-
ernors. They are important as business and school leaders as local
communities across the country begin to focus on the things that
are important in changing their system. Let me step on just a bit
of several specifics that we think need to be inserted into that con-
versation.

First and perhaps foremost, it is easy to talk structure, but one
of the most difficult things we have to face today is the closure of
this gap between what it takes to successfully work and meet the
demands of those workplaces and what the school system is doing.
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Secretary Dole recently announced the establishment of a com-
mission headed by former Secretary of Labor Bill Brock. And, in
fact, the executive director of that commission will be Mr. Arnold
Packer who is here testifying to you today. The purpose of that
commission is to examine the skills that are needed by today’s
work force, to establish what the normative levels of those kinds of
skills are and how they should be measured, and to put that infor-
mation in front of both school systems and business leaders to
begin to assess where their systems are in response to that. It is, in
fact, to bring focus to the essential American belief that young
people coming through a school system and successfully participat-
ing ought to understand that they can effectively step into the
workplace and be a success. '

We need to establish acceptable levels of proficiency for these
skills and develop criteria for measuring them and establish ways
to disseminate those results to education and business. The idea is
not to suggest that schools change their mission to preparing young
people for employment rather than educating citizens. What we
arc suggesting is that the fully educated citizens must aiso be capa-
ble of succeeding in the workplace.

Second, we still remain the only Western industrialized country
that does not have any kind of formal linkage between the school
system and the work environment. A substantial part of our drop-
out population is leaving the process because of their lack of under-
standing of why that curriculum has any relevance whatsoever to
what is going on in the workplace, and the lack of understanding
of today’s workplace and the opportunity it provides, in terms of
types of work and wage steps and organizational structures along

. the way. It is essential that we begin to examine the options that
are in front of us around the world in terms of how we tie those
systems together, change the curriculum, and recognize that stu-
dents learn in different ways. They can work and go to school, and
they can benefit and stay in the process much longer than we have
been allowing to take place.

On May 15, this month, we will convene, in partnership with the
Department of Education, the first major school-to-work conference
that we have ever had in this country. We will publish a substan-
tial amount of information and, more importantly, we will proceed
immediately to begin to fund some demonstration models in school
districts throughout the country where business and education can
come together and test ways of doing just that.

“Workforce 2000” also taught us something else. It said that the

" majority of training in the world of the future will take place at

the workplace. We know very little about it. We have not set up
credential systems. We have not established a process by which em-
ployees and employers can both benefit from that system. We are
now engaged in the process. We have major efforts underway with
industries that are beginning to examine exactly how one would.go
about doing that. It is a discussion in which there is a win-win con-
versation between employers and employees. And it is one in which
employers will be investing more and more, both as a matter of
public policy and individual need. It is an area that we now must
step into. The Labor Department just a few months ago for the
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first time established the Office of Work-Based Learning to begin
to deal with this issue on a full-time basis.

Last, let me suggest we are also concerned about our ‘‘second
chance” programs. If we are in fact, as Mr. Sanders indicates, to
recalibrate what our school systems are doing and how they meet
the demands of the future, it is essential that we do the same with
our second chance systems. We have submitted legislation to the
Congress, which is now under.active consideration in both the
House and Senate, to do precisely that. It is designed to set signifi-
cantly higher standards in terms of how those systems prepare
people—to ensure a better product.

First, for the JTPA system, and I dare say also for the JOBS wel-
fare system and any second chance system, in this market we must
be sure that we are serving those people who in fact have educa-
tional or work deficiencies that are keeping them from successfully
stepping into the system.

Second, because of the experience in the Education Department
and Labor Department today, we know what works. We know how
to.go about successfully rescuing people in these situations, and we
must mandate those models. Laissez-faire approaches to program
design, when billions of dollars are being spent, is simply not a pro-
ductive method when we in fact know the kinds of comprehensive
models that will work. Our legislation contains some prescription
for how we deal with people if we are going to put them through
“our second chance systems and ensure that they can step forward.
We must increase accountability and ensure that their basic skill
level is increased as a result of those expenditures of dollars.

And last, it is insane to assume that any one system is going to
do this. For the first time, the legislation says that the JTPA pro-
gram must be linked and built into the school system. It must be
linked and built into the welfare JOBS system that is now coming
on line. Then those programs have both resources. They are going
to engage in the same sets of tasks in order to prepare people. .
There is expertise in the school system, where there is not in these
other systems, for both assessment and teaching.

Last, I would also point out that in a time like this when we
have enormous demand in our labor market and great change in
the needs of workers, we must also examine the U.S. Employment
Service that spends about $850 million a year and serves about 4
percent of the civilian labor force. The Secretary intends to move
throughout the country, and probably submit legislation to begin a
debate, like Mr. Sanders has said, which is not particularly popu-
lar. We will not be cheered and supported, but the net effect of it is
we can do a whole lot better with the money we have and we are
going to have to address that question.

I will close my comment at this point, Congressman Solarz.

[The prepared statement of Mr. Jones follows:]




217

PREPARED STATEMENT OF ROBERTS T. JONES

s

Mr. Chairman and Members of the Committee:

I appreciate the opportunity to testify before you today on
the role of human resources in our economic security, and how our
nation's education and training systemé can be improved to
produce a more competitive work force.

Mr. Chairman, we published the report on Workforce 2000 in
1987. One of the primary issues raised by the report was the
projection that our economy would continue to add jobs that
require higher skill levels and that fewer jobs would be created
that require a low level of skills. At the same time, an
increasing proportion of those entering our labor force will not
be prepared for many of these available job opportunities.

Today, we are already seeing these changes taking place.
Indeed, some view the Workforce 2000 projections as conservative.
Some employers are already experiencing great difficulty in
finding qualified applicants. For example, four out of every
five applicants at Motorola Corporation flunked an entry level
employment exam -- an exam that requires seventh grade English
and fifth grade math skills.

Maintaining this country's economic security and
competitiveness requires that we invest effectively in our human

resources. We must do better. Currently our high school

41-333 - 91 - 2
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completion rate is about 85 percent. We need to graduate close
to 100 percent. It has been est%mated that each yearfs class of
dropouts will cost the Nation more than $240 billion in lost
earnings and foregone taxes over their lifetimes. And this does
not include the billions more for crime control and for welfare,
health care, and other social services that this group will cost
the Nation. We also need to think of what this will cost the
dropouts themselves. The gap between the annual income of high
échool dropouts and high school graduates was 31 percent in the
early 1960's. This increased to 59 percent in the early 1980's
and will likely increase further. '

We need to equip each and every one of our youth with the
basic skills they will need for the jobs of the future. This
includes not just basic skills in reading and writing, but higher
order reasoning and computation skills.

Upgrading the quality of our work force to ensure that we
remain competitive and are economically secure does not
necessarily require more government programs or dollars. But it
does require a systemic change in how our institutions prepare
oﬁr young peoplé for the world they will enter. It is urgent
that we respond and realign all our institutions and not simply
lay blame with schools or teachers. It is a societal
responsibility and I am convinced that with our American spirit
we can respond.

The importance of educating our workforce cannot be

overemphasized. It has been estimated that between 1929 and
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1982, education prior to work was responsible for 26 percent of
the expansion of the Nation's productive capacity, more than

* physical capital, which contributed 20 percent. If this was true
in the past, it could be more true in the future, since we are
becoming less of a manufacturing and more of a service-based
economy.

Recognizing the urgency of addressing these human resource
issues, the President convened the Nation's governors at an
Education Summit to consider educational goals for the Nation.
These goals, as articulated by the President earlier this year,
are that by the year 2000:

] All children will start school ready to learn.

] The .percentage of students graduating from high school

will increase to at least 90 percent.

o Students will leave.certain grades having demonstrated

competency in a variety of subjects.

o American students will be first in the world in science

and math achievenment.

o Every American will be literate, able to compete in a

global economy.

) Every school in America will be free of drugs and offer

an environment conducive to learning.

The Education Summit marked an important milestone on the
road to building a quality workforce through a national education
strategy. While the Department of Education is working with the

States and localities on reform of the education system, we are
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undertaking initiatives to complement this effort -- particularly
in the area of building the connection between educational
excellence and business success.

Secretary Dole is bringing together business, education,
labor, and State leaders to examine the skills that are needed by
today's workforce and how academic standards and curricula relate
to those skills. The Secretary has established a SCANS
Commission (Secretary's Commission on Achieving Necessary
Skills), chaired by former Secretary of Labor Bill Brock, that
will define the skills that are needed to .obtain, advance in, and
retain a job; establish acceptable levels of proficiency for
these skills; develop criteria for measuring the skills; and
establish ways to disseminate the results to education and
business. The idea is not to suggest that the schools change
their mission to preparing young people for employment rather
than educating citizens. What we are suggesting is that fully
educated citizens must also be capable of succeeding in the
workplace. The work of the Commission will contriiutg to
échieving the literacy, high school graduation and competency
goals of the President. '

We believe there is the potential to significantly reduce
the number of high school dropouts by helping studenté link what
they are learning in school to work, thereby motivating them to
stay in school and acquire the skills necessary to qualify for
jobs with career potential. On May 15 the Departments of Labor

and Education will. convene a three-day conference of business,
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labor, education and government leaders to discuss school-to-
work transition issues and to recommend ways to improve linkages
between school and work. The results of the conference and
continuing dialogue with business, labor, and education will be
usedAto develop and test alternative school-to-work models.

Increasing.evidence points to work-based learning as one of
the most effective methods of skill acquisition. Not enough of
this type of training is done in the workplace. We are promoting
the expansion of work-based trainiﬁg, including the use of
"portable credentials," that are based on apprenticeship concepts
throughAdemonstration projects involving partnerships with
industry groups.

We also believe our current "second chance" programs for
those who do not succeed in the regular education system bear
reexamination to determine if they can be made more effective
human resource investments. We have proposed amendments to the
Job Tfaining Partnership Act to make the program more responsive’
to the emerging labor market of the 1990's. The amendments
would:

(<] better target JTPA programs on those youth -and adults
who are most at-risk of failure in the job market, such
as school dropouts;

o enhance the quality of the training provided by
requiring individual assessments and service
strategies, and requiring that basic skills

deficiencies such as illiteracy be addressed;
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] increase program accountability by refining program
performance standards and establishing achievement
objectives for program participants; and

o achieve a more comprehgnsive, coordinated human
resource system.

We look forward to early completion of Copgressiohal action on
this important legislation.

We are also taking another look at the role of our
Employment Service. Working closely with States, we are
attémpting to make the Employment Service more responsive to the
changing needs of the labor market and plan to undertake a series
of demonstrations with States to better meet State and local
labor market conditions.

In conclusion, Mr. Chairman, the name of the game in
maintaining our economic security is productivity. We need to
imﬁrove our productivity, especially in the service sector. Our
failﬁre to pay greater attention to human resource development
could seriously impair our ability to make such improvements and
must be addressed.

While we must invest more effectively in our human
resources, I agree with those who say that before we throw moré
money at the praoblem, we need to get right what we are doing now.

Our second chance systems such as JTPA and JOBS are
important, but the most essential investment we must make is in
the school system. Changes in our second-chgnce programs must be

linked back to the school system, and to the extent that we can
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address the problems through the education system, our reliance
on second-chance programs will be reduced. However, we must
recognize that problems that have developed over decades can't be
solved in six months.

Mr. Chairman, this concludes my prepared statement. At this
time I would be pleased to answer any questions that you or other

members of the Committee may have.
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Representative SoLarz. Thank you very much.
Congressman Scheuer, do you want to start out?

DELAYS IN IMPLEMENTING A PLAN OF ACTION

Representative SCHEUER. Sure. I am not going to ask any ques-
tions. I have to unburden myself of some thoughts.

We just heard superb testimony from you two gentlemen. Abso-
lutely top drawer. I would not disagree with a dotted i or a crossed
t of what you have said. Marvelous testimony. But, you know, we
went through this a year and a half or two years ago. We had Bill
Brock testify. We had Anthony Carnevale testify. We had Arnold
Packer testify before this same Joint Economi¢ Committee, and the
words and the music were very much the same.

Now you tell me—and I do not say this in any sense of criticism
of you two. Your testimony was magnificent. Now you tell me that
Bill Brock is head of a commission. Correct?

Mr. JoNEs. Yes.

Representative ScHEUER. What is that commission designed to
do, Mr. Jones?

Mr. JoNEs. To examine those necessary skills that are needed in
the workplace and need to be linked with school systems.

Representative ScHEUER. I find that absolutely bizarre. Bill
Brock does not need a commission. He is a brilliant, talented, ter-
rific, experienced guy. He could come up here right now and tick
off the things that have to be done. Why in the name of God do we
need another commission? How many times do we have to reinvent
the same wheel? There is a big, large consensus over what has to
be done in the American education system.

I just find it awfully depressing that a wonderful guy like Bill
Brock has not been put in charge of writing a program and prepar-
ing the legislation. He is superb. His testimony was magnificent.
Why do we set him to work 2 years later when there is a desperate
need out there for action now? Why do we set him to work 2 years
later to head up a commission?

He knows it, and if he does not know it, he knows exactly the
people who do know it. They could sit down They could go to
Airlie House or any one of these think tanks and spend a long
weekend there and have this substance of a piece of legislation, a
terrific piece of legislation. I just find it depressing that we are not
moving on what we know. We research it, we discuss it, we form
commissions. But we cannot seem to get a legislative proposal out
of this administration to do what both of you gentlemen agree has
to be done. You could spend a weekend at Airlie House, the two of
you, and write out the basic nuts and bolts of an educatlon reform
package.

I am going to send you the report that I wrote. It is all there. I
find it depressing that we are still studying the matter.

Thank you, Congressman Solarz.

Again, I want to congratulate you for your absolutely wonderful
testimony. You were both terrific.
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CONDITION OF ELEMENTARY AND SECONDARY SCHOOLS

Representative SoLarz. Thank you very much, Congressman
Scheuer.

Mr. Sanders, I gather from your testimony that you think our el-
ementary and secondary schools system is in bad shape.

Mr. SanDErs. Every indicator that we have, Congressman Solarz,
would suggest that, indeed, that is true.

U.S. HIGH SCHOOL COMPLETION RATE

Representative Sorarz. I think you indicated that the high
school dropout rate is somehere in the vicinity of 25 percent.

Mr. SANDERS. Yes, sir.

Representative SoLARz. That means one out of -every four of the
kids in the country who start high school does not complete it.

Mr. SanDERs. With their peers. That’s correct.

Representative SoLarz. Do you have any idea what the high
school droprate rate in the OECD countries is?

Mr. SaANDERs. Not in every one of them. I believe I can make that
information avaiiable to you. I know thai in many of them the
completion rate is much higher than we experience.

Representative SoLarz. Could you give us a few examples off the
top of you head? Japan? :

Mr. SANDERS. Japan, for example, has virtually a 99 percent com-
pletion rate.

Representative SoLARz. And some of the others?

Mr. SANDERS. I cannot recall any of the others right offhand.

Representative Sorarz. Your impression is we are near the
bottom of the OECD countries?

Mr. SanDERs. In terms of the completion rate, I would not sug-
gest exactly where we are in the rankings.

ADULT LITERACY

Representative SoLarz. Now, you indicated we had a problem
with adult literacy.

Mr. SaNDERS. Absolutely. 4 .

Representative SoLarz. I have seen some figures which indicate
there are about 20 million illiterate adults in the country.

Mr. SanDers. That is correct.

Representative SoLarz. What is you operative definition of liter-
acy or illiteracy?

Mr. SanpErs. Well, there are several definitions that exist out
there I'm sure, as you know, some based on reading levels, others -
based upon measures of functional illiteracy which is something
more than just the ability to read and write, but actually to func-
tion. And it is that definition that the 20 to 23 million functional
illiterates are determined.

Representative SorLarz. And how is that functional illiteracy
Jjudged? Give me an example of what it means.

Mr. Sanpers. Well, it can mean such things as the ability to read
an airline timetable to get from one destination to another to com-
pleting the forms for application for a position and so forth.

Representative SoLarz. And how does this compare to other
major industrialized countries?
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Mr. SANDERS. We do not have like measures of functional liter-
acy that allow us to make comparisons across countries.

OUR POSTSECONDARY SCHOOLS

Representative SoLarz. Now, we seem to have an outstanding
postsecondary school educational system in the country. In fact, I
think you said that we arguably had the best in the world. Is that
correct? -

Mr. SANDERs. That is correct.

POSTSECONDARY SCHOOLS VERSUS ELEMENTARY AND SECONDARY
SCHOOLS

Representative SoLArz. Now, why is it that compared to the
other industrialized countries we have an outstanding postsecond-
ary school system but a relatively poor elementary and secondary
school system?

Mr. SANDERS. One of the reasons, Congress Solarz, is because we
have encouraged great diversity and competition among our post-
secondary institutions that we have not-encouraged among elemen-
tary and secondary institutions. Qur postsecondary institutions are
the envy of the world, and people come here from abroad to study
because of the quality of those institutions.

We also invest more heavily in terms of our recognition and
status given to people who work in those institutions, and they
have greater latitude in the design of programs than what we give
to, for example, secondary teachers.

Representatlve SorLarz. Well, in terms of our ablhty to compete
economically with the other major industrialized countries, if you
had to start from scratch and you could opt for the outstanding ele-
mentary and secondary school system or the outstanding postsec-
ondary school system, which would you say is more important?
Which would you prefer?

Mr. SanDpers. Probably the place for the greatest quality to be
found is in our elementary schools because they have the greatest
long-term impact upon our children as learners not just then, but
through the rest of their lives.

Representative SoLARz. I gather there have been a series of tests
or surveys, as it were, which demonstrate that in a whole series of
disciplines our elementary and secondary school students do not do
nearly as well as the elementary and secondary school students of
our n;ajor economic competitors. Is that more or less a fair state-
ment?

Mr. SanDERS. We do have a number of comparisons that we have
drawn that suggest that.

U.S. ELEMENTARY AND SECONDARY SCHOOLS VERSUS OTHER
INDUSTRIALIZED COUNTRIES

Representative SoLarz. So, it would not be an unfair conclusion
to say -that in terms of the education as a whole, that we provide
the young people of our country compared to the education that
Japan, Germany, and France, countries like that, are providing
their young people, that they seem to be doing a better job than we
are, for whatever the reasons.
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Mr. SANDERS. That is correct.

Representative SoLarRz. And would it be fair to say that over the
long run, this is likely to have significant economic implications for
the economic well-being of the country?

Mr. SaANDERS. Absolutely.

Representative SoLarz. So, this is a very serious problem and we
have obviously got to do something about it.

Now, recognizing that money alone is not going to solve prob-
lems, but also recognizing.that there are programs that seem to
have worked, and if we had enough resources, we could make them
available to more people, I would like to ask you about a couple of
programs here and whether you think, leaving aside where we get
the money from, assuming it could be available, it would be produc-
tive for us as a nation to fully fund these programs?

THE HEAD START PROGRAM

Let me start with Head Start. As I understand it, we now have
about 488,000 participants in Head Start programs. I gather that
there are 1.8 million who would be eligible for Head Start, but are
not in it because there arve not a sufficieni number of siots for
them. If we could make Head Start available to every child in the
country who was eligible.for Head Start, do you think that would
be a worthwhile thing to do in terms of improving our educational
" system? ‘

Mr. Sanbers. Yes, Congressman Solarz, I do believe that would
be a worthwhile thing to do. I think that we need to be very care-
ful that we grow those program as we can actually accommodate
them in: the system. They require new people to work in those pro-
grams, and that should be a planned, thoughtful growth.

CHAPTER 1 PROGRAM

Representative SoLarz. And would you say the same is true
about chapter 1? Here I gather we have 4.7 million participants.
This is a program which, as I understand it, is designed to provide
remedial assistance to educationally and economically deprived
children in reading and arithmetic, mathematics. We have 4.7 mil-
lion students in the country who participate in this, but I am told
there are about 10.7 million who qualify who need the help, but
who do not get it because there are not sufficient funds to give
them that opportunity. Would it be useful to make chapter 1 avail-
able to every child in the country who can benefit from it?

Mr. SANDERS. Let me state that with a qualified yes, because the
results of chapter 1 programs are mixed. They are not quality pro-
grams everywhere. Some are more effective than others. And so,
yes, combined with the benefits that we ought to see out of the new
school improvement legislation that will help us to improve the
general quality of chapter 1, if used effectively, those funds may be
well spent.

EXTENDING THE SCHOOL YEAR

Representative SoLarz. What do you think about extending the
school year for children who might be characterized as at risk
youth, in other words, generally speaking, poor, impoverished kids?
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I guess mostly we are talking about children in the inner cities of
our large urban centers where some of these problems seem to be
the greatest. Would it serve a useful purpose if resources were
made available to enable the local schools there to extend the
school year, once again leaving aside where it comes from, assum-
ing it could be made available?

Mr. SanDpers. First, I think, we need to spend more effectively
the moneys that we are spending and the time that we are spend-
ing with those children. And, yes, for some of them, an extended
school year could be very helpful in terms of added achievement
gains.

Representative ScHEUER. Congressman Solarz, could I ask one
question at that point?

Representative SoLarz. Certainly.

Representative ScHEUER. I have some misgivings about extendmg
the school year for just kids who are at education risk. It seems to
me you are stigmatizing them. You are stigmatizing a fuller school
year. The Japanese send their kids to school 240 days a year. We
send ours 180, and with an average of 20 days truancy and absen-
teeism, we have about 160 days. That means the Japanese are
sending their kids to school 50 percent more than we are, 180 days
as against 240 days. It seems.to me that we do not want to stigma-
tize a fuller school year and that all the kids could use that extra
time. There is no reason for kids to have 3 months off over the
summer or 2% months off for the summer. The kids who are doing
well could get all kids of enrichment courses. If there were some
IGC’s out there, intellectually gifted kids, let them be pushed and
challenged.

My question to you two would be, would you contemplate that it
is appropriate to provide a full school year just for kids who are
educationally at risk and sort of run the risk that you would stig-
. matize that?

Mr. Sanpers. I would want to go back again first of all to the
way 1 started the answer to the question when we were just talking
about extending the year for at risk children. What we need to
first, our first order of business needs to be the improvement of the
way we are currently spending our resources and time. Once we do
that, then a debate about what ought to be the appropriate length
of the school year and how it is structured with respect to our soci-
ety now, instead of an agrarian society, I think are very, very im-
portant questions that we ought to be asking but after we have
gope the kind of restructuring that we are currently in need of

oing.

FUNDING THE HEAD START AND CHAPTER 1 PROGRAMS

Representative SoLarz. Well, I am’ a little bit puzzled, Mr. Sand-
ers. Here you describe what is clearly a national crisis in education
which has profound implications for the future of our country. We
are obviously not doing as well as our major competitors, and as
you have said, over time this is going to hurt us considerably as a
country, particularly as we move into high-tech economies and the
like. Granted that there is no single solution or answer to this
problem. There has to be restructuring. We have to give more au-
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thority to the principal and to the school. We have to involve the
parents. There are all sorts of things that need to be done.

But here we have two programs, which I gather are by and large
considered very effective, Head Start and chapter 1. I am told that
to fully fund the Head Start Program so that every kid in the coun-
try eligible for it would be able to participate would be about $6.7
billion. For chapter 1, it would be $9.5 billion. So, we are talking
about $16 billion a year more than we are spending now to provide
opportunities for every kid who needs this help. Now, of course, not
- everybody in chapter 1 benefits, and not everybody in Head Start
ultimately ends up as a college president. But I gather on a macro-
level, we know that many more are helped by this and that this
can make a big difference.

To the extent that this is such a serious problem, I do not under-
stand why the administration does not recommend that these pro-
grams be fully funded.

Mr. SanDpERs. Let me give you three pieces of information.

First of all, Head Start is a very good example. When the Presi-
dent met with the Governors in Charlottesville, out of the discus-
sions there was a commitment to the funding of Head Start. There
was a general belief among the participants that Head Start was
very, very important program from a prevention angle.

Last year when the President had his first opportunity to adjust
the last Reagan budget, he asked for some $250 million in increases
in the Head Start Program. We only received about $160 million in
that funding. This round we are requesting a $500 million increase.

I think that, yes, there is a commitment on the part of the Presi-
dent and this administration to the funding of Head Start. Howev-
er, as I mentioned to you earlier, we have to be able to thoughtful-
ly grow and accommodate that program. I have worked most of my
life out in the other end of this business, and one cannot just start
up programs to the extent that they then become failures because
you are unable to staff them and equip them properly.

Representative Sorarz. So, it has to be phased in. But this could
presumably be done over a number of years. And I do not see a
commitment on the part of the administration to do that. And I
have not seen the administration say over the next 5 years we
want to provide the resources so that every child eligible for Head
Start or chapter 1 will be able to participate in the program. And 5
years ought to be enough time to phase it in from an administra-
tive point of view effectively, but you have not done that.

I agree you have asked for more money than we have had in the
past, but even if we had given everything you asked for, it still
would have fallen far short of what was needed to bring every child
into the program who is eligible and needs it. . :

Representative ScHEUER. Congressman Solarz, would you yield
on that point?

Representative SoLARz. Yes, Congressman Scheuer.

Representative ScHEUER. To be very precise about it, we are
taking care now of about 16 percent of the kids who are at dire
education risk. That is about one out of six. The President’s $500
million would bring that up to 20 or 21 percent which is an im-
provement, but we are still telling 79 to 80 percent of the kids who
are at dire education risk and their parents you are not going to
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get a Head Start Program because we are not ready to put in, as
Congressman Solarz said, the $6 or $7 or $8 billion a year that
.would be needed to assure those kids that they had a free shot at a
successful education career.

Now, it seems to me that, if this administration were in earnest,
they would have provided .a full funding bill for Head Start, as
Congressman Dale Kildee, who is chairman of the authorizing com-
mittee, and I have done, and I am sure without even looking, Steve
Solarz is on that list. And we provide full funding in incremental
steps so that by 1994, in 4 years, every kid in America will have an
enriched preschool experience.

Now, if you mean business and you want to enable communities
to start planning for the expansion of Head Start, both the physical
facilities and the professional and paraprofessional manpower that
you need for these programs, why in the world doesn’t the adminis-
tration come up with a program for full funding of Head Start
phased in over a reasonable period of years? That is the question,
as Congressman Solarz said. You have gone from 16 or 17 percent
to 20 or 21 percent. Great. How about the other 80 percent?

Mr. Sanpers. We did express a commitment to Head Start both
in terms of our funding request and in the agreement that we have
reached with the Governors at Charlottesville. You can see that re-
emphasized in the six national goals. The first of those goals is that
we by the year 2000 see every child ready to succeed, ready to
learn whenever they arrive at the schoolhouse door.

Representative ScHEUER. Why do we have to wait 10 years before
we have an education system that can educate our kids the way
ezerydindustrialized country around the world is doing? That is
absurd.

Mr. SanpEgrs. I said by 2000 we would be there.

Representative ScHEUER. Do you think it is beyond the capability
of our education establishment to be there a hell of a lot sooner
than the year 2000 if they got some leadership and some drive and
a promise of adequate resources from the administration? Don’t
you think we could do it sooner than in 10 years?

Mr. Sanpers. I believe that having children ready to learn to
succeed whenever they reach school is more than just fully funding
Head Start too, Congressman. I think there is more involved in
that than just——

Representative SoLArz. If the gentleman will yield.

From your point of view, supposing the money were somehow
made available to fully fund the WIC program, fully fund Head
Start, fully fund chapter 1, to extend the school year perhaps in
some areas, maybe in all, but if we were to do all of these things,
do you think it would have collectively a measurable impact on,
say, the dropout rate, on the literacy rate, on the performance of
our students in these different disciplines compared to the students
in other industrialized countries?

Or do you think at the end of the day, because of other reasons,
socioeconomic factors, family factors, administrative factors, so on
and so forth, it would at most have only a marginal impact so
maybe the dropout rate, instead of 25 percent, would be 23 percent,
our kids in math compared to other countries, instead of ranking
14 out of 17, might rank 12 out of 17?
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What I am trying to get at is if we were te do all of these things,
Head Start, chapter 1, somewhat extended school year, WIC Pro-
gram, all the resources made available, would it have a significant
impact or not in your view?

Mr. SANDERs. If those were the only things that we did, if we did
not improve what we are doing already with the investments that
we are making, then probably the impact would be at best modest.
If we do those things and combined them with the real restructur-
ing that is required, then we ought to see a significant impact.

RESTRUCTURING OUR EDUCATIONAL SYSTEM

Representative SorLarz. Now, can you describe succinctly and
clearly what this real restructuring requires and what, if anything,
the Federal Government can do to bring it about? Because you can
give testimony that we have to give more authority to the school
principal, but—— ‘

Representative ScHEUER. To teachers, too.

Representative SoLARrz. Yes, but assuming that is the correct pre-
seription, is there any way we can get that done here?

Mr. SanDERs. I think there are a number of experiments that are
going on right now out there that I can point you to that have
great promise for success in restructuring. The recipe for an indi-
vidual school is not the same necessarily as for all other schools.

I think the work that Hank Levin, as I mentioned, is doing at
Stanford with his notion of an accelerated elementary school, that
is, that if we are going to see the kinds of gains that are required
particularly with underachieving students, that what we have to do
is accelerate their learning and not try to remediate or compensate
for it. There are schools that are right now thoughtfully trying to
apply his principles.

Representative SoLARrz. Let’s assume that is the right approach.
How does the Federal Government get schools all over the country
to adopt and implement it?

Mr. SanDERs. Well, the first thing that we do is we make it possi-
ble for them to do just exactly that, we give them greater flexibility
in how they use both Federal and State resources, but at the same
time state the results that we are expecting them to achieve, and
then build systems to measure and hold them accountable for at-
taining them. ’

Representative SoLarz. Well, what do you mean by greater flexi-
bility? Instead of chapter 1, should we have a block grant for the
schools to let them use it any way they want?

Mr. Sanpers. I would not suggest that we let them use it just
any way they want. They ought to be using it for the general pur-
poses for which that money is provided. That ‘money is targeted
toward educationally disadvantaged. It ought to be used to increase
their performance. Yes, we ought to give greater flexibility in the
use of those funds, but to accomplish the basic purposes of that act.

THE JTPA PROGRAM

Representative SoLarz. Mr. Jones, do you think the JTPA pro-
gram basically is a good program?
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Mr. Jones. I think it is indeed the best program we have had to

date, but clearly some fine tuning has to be done.
hRepresentative SorLarz. How many current participants are
there?

Mr. JoNES. There are a little over a million in the basic program
a year.

Representative SoLARz. And are there others who are eligible for
participation?

Mr. JoNEs. Yes. The JTPA program in general probably impacts .
about 6 percent of the eligible population. Now, we are talking the
same basic populations that chapter 1 and several of these other
programs——

Representative SoLARz. It’s 6 percent. And the other 94 percent
are not impacted because basically there is not enough resources in
the program to reach them or because they are not interested?

Mr. Jongs. Well, it is probably a combination of three things. In
some cases, they are not interested in accessing those kinds of serv-
ices. They are basically training and subsistence services. Second,
many of them are already in chapter 1 and other programs, and
then in some cases we are not serving them.

Representative SoLarz. What is the track record on JTPA in
placing people in jobs?

Mr. Jones. It's about 61 percent of the total program.

Representative SoLARrz. So, that is pretty impressive.

Mr. JoneEs. Yes, sir, it is.

Representative SOLARZ In other words, 61 percent of the people
who have participated in JTPA end up with jobs.

Mr. JonEs. Right.

Representative SoLarz. Would it be fair to say that there are
many more people that could benefit from JTPA if the resources
were available to expand the program?

Mr. JoNEs. Surely.

Representative ScHEUER. Congressman Solarz.

Representative SoLARrz. Yes.

DELAYS IN IMPLEMENTING IMPROVEMENTS

Representative SCHEUER. Very briefly. I just want to reiterate we
have extensive testimony on the JTPA 2 years ago, and Arnold
Packer testified, Mr. Carnevale testified. We had extensive testimo-
_ny on the need to create better linkages between the school and
the workplace. Why don’t we get on with it?

Mr. Jones. I think in terms of the basic system right now, we are
well in the midst of that discussion. I would suggest that where the
system is today in conjunction with the school system, in conjunc- .
tion with the standards that are necessary, is quite a bit ahead of 3
years ago.

But, more 1mportant1y, in response to your earlier questlon the
leg1slat10n going through the Congress right now raises the bid
here rather substantially in both cases. The youth programs which
will now be funded in the neighborhood of $1.7 billion a year, sub-
stantial increases, are directly tied into the school system and link
the two together.
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Second, the concept of setting higher standards, both for basic
skill attainment and for placement, has a very substantial impact.
Again, as Under Secretary Sanders pointed out, they are not overly
popular with the bureaucracies that are running this system. We
are starting to put a fair degree of pressure on those systems for a
quality management system now. This is not happy old grants time
that we went through back in the 1960’s.

DEVELOPING A SENSE OF URGENCY REGARDING THE CRiSIS IN OUR
EDUCATIONAL SYSTEM

Representative SoLarz. We have a vote coming up. I want to con-
clude this part of the hearing with an analogy and just ask you to
briefly comment on it, and then we will go and vote. When we
return, we will hear from our next panel.

In 1940, before Pearl Harbor, but after the outbreak of the
Second World War, the United States was producing relatively
minimal levels of military equipment, tanks, planes, artillery
pieces, army personnel carriers, and the like. After Pearl Harbor,
when we were atiacked and we were involved in the war, Franklin
Roosevelt transformed the United States into the arsenal of democ-
racy almost overnight. I do not know exactly what the figures are.
I will ask my staff to get them for future reference.

But we went in 1 year from producing maybe a couple of hun-
dred or a few thousand planes to 25,000, 50,000 planes a year. And
we did that because the political will to do it was present. There
was a perception of a clear and present danger to the Nation. Obvi-
ously, in order to win the war, we had to do much more than
produce planes and tanks and the like. We had to field and train
an army and so on and so forth. But without that production, we
probably would not have won the war. ' ’

Now, we face a very different kind of threat to our security, but
one which is, nevertheless, very real. It is the challenge we face
from the other industrialized countries economically. And you men
probably know better than most Americans that if we do not begin
to do a better job in dealing with this, not overnight, not in a year,
not in a decade, but at some point in the 21st century, our country
is going to slip very badly behind. We are not going to be able to
il:lfaintain our standard of living and perhaps preserve our way of
ife.

Now, in order to deal with this kind of challenge, like the chal-
lenge we faced in the early 1940’s, we have to do a whole series of
things. One of them is to do a much better job in providing for edu-
cation and job training. Part of that, not all of it, lies in substan-
tially increasing the funding for programs that work, the Head
Start, the WIC, the chapter 1, the JTPA. By itself, like the produc-
tion of planes and tanks, it will not do it, but without that, we are
also not going to be able to do the job.

So, it seems to me that what is really lacking here is the political
will, the sense of national urgency, as it were. I would just like you
to very briefly comment on whether you think that is a fair com-
parison, and to the extent it is, what do we need to do to generate
the sense of urgency and the political will which will make it possi-
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ble to-move forward on these programs in a much more meaningful
way than we have so far?

Mr. Sanpers. Congressman Solarz, first of all, as we entered
World War II, every citizen saw the clear and apparent danger. I
do not believe, as I mentioned earlier in my statement to you, that
is true as far as the crisis that we currently have and particularly
the link between that crisis and the crisis in our education system,
and that particularly most parents or most citizens, while they
.. may recognize that there is a general link between our economic
competitiveness and our educational vitality and see that there are
schools maybe generally that are failing, they do not see the fail-
ures in the schools that they are familiar with. They see them as
still adequate and up to the challenge and therefore not likely to
act and to prompt the rest of us to act. I think our first challenge is
to see each and every citizen recognize that the situation is very,
very grave even in the school where that parent’s child is attend-
ing.

Mr. Jones. I think that this issue is broader within that same
description. I think that we are confronted with several messages
here. I do not think the American public is as aware as we need to
be, that in fact we are in a period in which there is job demand,
that every individual coming through that system can succeed and
can work. And particularly for chapter 1 and Head Start, in these
populations; that message may be every bit as important as the
mechanical existence of the program.

Second, as Congressman Scheuer has been speaking about for
some years, the American public is not aware of the changes that
have gone on at the workplace and the impact that has back on the
school system. We are not linking those two things publicly at all,
and that makes a big difference when we come to trying to get the
visible public will to make a change in the system.

Representative ScHEUER. I will rise to a point of high personal
privilege, Mr. Jones, since you mentioned my name. I think the
public is very well aware across the country of the desperate defi-
cits of our public education system. And poll after poll has showed
that they will spend more money. Lou Harris did a poll where they
said they would sit still for another 2 percent on their income taxes
if they thought the moneys would work and would be applied, as
you said clearly, Mr. Sanders, in new and innovative and more cre-
?tiv}e?l ways, giving more discretion to teachers and principals and so
orth.

I am not going to be able to come back, Congressman Solarz. 1
-~ simply want to ask Mr. Packer and Mr. Carnevale whether, as
Yogi Berra suggested, they don’t have that old déja vu feeling all
over again. [Laughter.]

Thank you very much, Congressman Solarz.

Representative SoLArz. Gentlemen, thank you very much. We
will fecess for about 10 minutes and then resume with the next
panel.

[A short recess was taken.] i

Representative SoLarz. The committee will resume its delibera-
tions. I apologize for the delay, but as I suspect the witnesses know,
that goes with the territory.
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Let me assure you that your prepared statements will be includ-
ed in the record. Perhaps in the interest of time, you can summa-
rize your prepared statement in about 5 minutes and then we can
have the maximum amount of time for questions.

Why don’t we hear first from Mr. Carnevale, then Ms. McBay,
then Mr. Packer, and then Ms. Simms?

STATEMENT OF ANTHONY P. CARNEVALE, VICE PRESIDENT,
AMERICAN SOCIETY FOR TRAINING AND DEVELOPMENT

Mr. CArNEVALE. It is difficult to say anything that has not been
said before in this room. What I would like to do is pick up on
something that you were talking about before you left and restruc-
ture your question a little bit. At Pear]l Harbor we had a relatively
skilled work force that went off to war, and then we proceeded to
build the arsenal of democracy with a relatively unskilled work
force largely by drawing these workers into our factory system and
producing armaments and implements for war in a fairly produc-
tive way.

If you talk to American manufacturers these days, their response
to that is that things have changed. In the event of some major
challenge to American security, whether it be war or an economic .
challenge, that work force is no longer there. That is for a.couple
of reasons.

One, the production system itself has changed. In those days we
made things by using a fairly world-class set of white collar and
technical elites that we set at the top of organizations and we com-
bined them with relatively unskilled workers at the bottom of orga-
nizations. Through organizing work in a very rational fashion with
high loads of rigid machinery and careful organization, we com-
bined all of that into a final product. We were able to become the
world-class competitor in productivity.

What has changed since then is that we no longer compete solely
on the basis of productivity. We compete on the basis of the quality-
of our products, our ability to produce variety in our products and
services, our ability to customize our products and services, our
ability to provide convenience, that is, good customer service and to
produce things that are easily used, and our ability to make things
faster than other people, to take an idea from Harvard and put it
on the street and into the hands of a consumer quicker than any-
body else.

That requires a much more highly skilled worker because most
of the skill requirement that is necessary to do that needs to be
down the line, in the case of manufacturing in the factory toward
the point of production and the point of service delivery and serv-
ices and at the interface with the customer. These people are using
more flexible technologies that require that they have flexible and
deeper skills. They work in organizations that are no longer as
hierarchical, where workers down the line have real autonomy and
need the skills to use it, whether it is in a bank where a front-end
person customizes a financial service for you or whether it is-in a
factory where you customize a short production run.

In any event, the skill requirements have gone up and to make
matters worse, we have been confronted with a demographic reali-
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ty. For the first time recently in the postwar era, the relative
shortage of 16- to 24-year-olds makes it so that we are now drawing
on populations that we did not draw on prior to now and we need
to provide them with sufficient skills so that they can perform at
work given access to work.

I think the fundamental conditions in the economy have changed
that require a better work force and not just a better work force
for the sake of opportunity for people who traditionally have been
excluded. Work requirements for all of us have expanded, and our
skill requirements are higher than they used to be. In this fast-
paced economy where change is constant and where you never
~ know where the next shot is coming from in an industry or a
region or in an occupation, where the word “flexibility’”’ in the
business world is oftentimes a euphemism for fired, job security is
on the decline. American workers need a whole new tool kit in
‘order to be flexible, which includes flexible training, flexible and
portable pensions, portable health care, and portable family serv-
ices like parental leave and day care.

The bill that we face to produce that work force adds up to a
- good bit more than the cost of programs for the traditionally disad-
.vantaged. :

We do not seem to have the $18 to $20 billion needed to fully
fund programs for the disadvantaged, much less the money to up-
skill the rest of the work force. :

Thank you.

[The prepared statement of Mr. Carnevale follows:]
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PREPARED STATEMENT OF ANTHONY P. CARNEVALE

America is facing a new economic and demographic reality--a
reality that requires us to expand our policy goals in education
and training beyond the established concern for social justice for
the disadvantaged and dislocated to a broader concerﬂ fﬁr the
employment security of the mass of American employees and the
competitiveness of the nation’s employers.

Qualified entry-level employees are inéreasingly scarce--
suggesting an urgency in addressing the education and training
needs of the disadvantaged and dislocated. But declining
competitiveness and job security suggest that we need to add the
mass of mainstream employees and employers as appropriate targets
of education and training policy.

Unfortunately, the nation’s social commitments, demographic
changes, and economic realities .are on a collision course wiﬁh the
dismal prospect for increased spending on education and training by
the federal government. )

In response to this conflict, I offer a "poor man’s program”
to meet the emerging challenge. My program includes:

1. Priority assistance for the disadvantaged, including
prenatal care, nutrition, pre-school education, compensatory
education and job training, at a total cost of roughiy $18 billion
in new spending.

2. Assistance to the dislocated at a total cost of roughly $1

billion per annum in new spending.
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-3.‘ A tool kit to make American workers truly flexible,
including portable pensions, health care, parental and child
ser&ices, and training.

The disadvantaged must have the first claim on public
resources. We are already past due on our commitment to provide
eqﬁal opportunity for participation in the American culture,
polity, and economy.

Our policy to prepare the disadvantaged for jobs with a future
will require a mix.of family support, basic education, and job
training. Programs should be predicated on the principles that the
best social welfare agency is a family; the best educator is
experience; and the best trainer is a job. With these principles
in mind, a program to provide a real chance for the disadvantaged
would include:

o an additional $1.7 billion that would allow us

to provide prenaﬁal care and sound nutrition
to almost 3.5 million needy mothers .and poor
families who remain unserved by current
programs;

o. an additional $4.5 billion to provide pre-

school education for all the two million poor~
- . children who remain unserved; A

o an 'additional $3.8 billion to provide a

combination of compensatory education and work

experience for the half of the nation’s poor

P
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and educationally disadvantaged students who
get no extra help; and

[} an additional $8 billion to provide training,

preferably on the job, for an additional four
million dropouts and disadvantaged adults.

Experienced emplovees who become unemployed after several
years on the job also have a priority claim on federal resources.
The same destructive processes are at work for the dislocated and
the disadvantaged; there is no fit measure that allows us to choose
between their suffering. The disadvantaged tend to start out and
end up at the bottom of the economic heap. The dislocated employee
experiences an economic loss that rarely results in persistent
poverty, but probably invelves an equal amount of suffering. 1In
the case of dislocated employees, it’s not so much where they land
that hurts, it’s how far they have to fall.

Dislocation is here to stay. Thé harsh reality is that a fair
trading system and new technology will inevitably benefit all of us
and harm séme of us. In the end, practical necessity and simple
compassion suggest the need for policies for dislocation, if we are
to avoid protéctionism and do right by loyal employees.

Policies for the dislocated are not expensive. The billion
dollars proposed by the Reagan administration should be sufficient
new money to pay for effective programs to serve the roughly one
million experienced American employees who ére_dislocated each

year. In addition, current proposalé for expanding the uses of the
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-$30 billion of the unemployment insurance system beyond its current
emphasis on income maintenance are worthy of consideration.

I would suggest three principles in crafting programs for the
dislocated:

1. We should hitch the safety net higher to help the
dislocated employee avoid a free fall from miadle class status to
official poverty.

2. We should get them before they are' gone. Prior
notification--now required Dby law--counseling, job search
assistance, and outplacement should be encouraged while employees
are still on the job. ‘

3. The best thing you can do for someone who is out of work
is help him or her find a job. Give dislocated employees
counseling and job search assistance; then give them training.
Training outside the context of a job or ‘job commitment is usually
folly. Training does not c;eate jobs. Jobs create the need for
training.

The vast majority of emploved Americans who are neither
disadvantaged nor dislocated are becoming new claimants for public
resources. The pace of technical and economic change has increased
basic skill requirements in the preparation for work and increased
the need for .skill upgrading after employees are on the job. The
pace of change has also reduced the commitment bet6ween employer
and employee, forcing employees to take responsibility for their

own employment security and career development. If employees are
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going to take responsibility for their own careers and the security

of their families, they are going to need some new tools, such as
access to retraining, portable pensions and portable health care
coverage, day care, and parental care.

These new services will have to be paid for with some mix of
public, individual, and employer resources. State and local
governments will have to shoulder a major share of the burden. The
federal government can afford to play an important and inexpensive
leadership role.

Public resources will be required to improve and expand on the
basic skills traditionally taught in the public schools. The
United States is competitive at the educational preparation of
white collar and technical elites, but less effective at‘providing
basic educational and occupational training to non-college youth.
The'dﬁ percent of American high school students who are -tracked
into the watered-down "general education® program and the 19
percent who are in vocational courses need a new curriculum that
mixes solid academic basies and applied learning if their education
is to provide them and their families with émployment security in
the emerging go-go economy. ‘

Schooling accounts for about 10 percent of the variation in
earnings among Americans. The remaining 90 percent of earnings
differences among Americans is accounted for by career choices and
experiences after.schooling. The more schooiing one gets, the more

formal learning on the job one gets. Learning on the job,
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especially formal learning, is the most powerful of earnings
determinants after school. Those who get formal leérning on the
job enjoy a 30 percent earnings advantage over those who do not.

A policy to improve the job security and earnings of adult
Americans should include four components.

1. Loans should be made available to individuals that could
be cashed in with employers ér other education and training
providers, in‘order to give individuals direct control over their
own career development.

2. The tax code should allow'deductions for career-related
learning paid for by individuals.

3. Incentives should be provided for employers to provide
more training. Investment incentives delivered through the tax
code would be ideal, but probably too expensive in the current
fiscal environment. A more fiscally prudent program would include:

[} presidential leadership " that encourages

employer training and public and private
partnerships;

(] the encouragement of state and local

experimentation with policies to encourage
employer training; and

[¢] R&D and the dissemination of best practices in

employer training.

3. A "third party" strategy that would utilize institutions
out side government ana industry--such as unions and professional,

occupatibnal, and trade associations--to develop standards,
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training and internship and apprenticeship experiences in
particular occupations.
4. Grants awarded to employers and the full range of public
and private training suppliers for "capacity building" to deliver
more effective job-related training.

Employer institutions are a logical target for public policy.

The economic importance of learning on the job is primary.
Between 1929 and 1982, advances in knowledge on the job accounted
for more than half of the growth in the nation’s productive
capacity. The other principal contributors to our improved
. economic performance were education (27 percent) and machine
capital (20 percent).

Unfortunately, policies to encourage more and better employer-
based training are conspicuously absent from the nation’s
investment portfolio. The absence of learning infrastructure on
the job is the missing link in the partnérship between school and
employers.

A job is the price of admission to this individualistic
culture and participatory political system. Those who cannot get
work disappear from the community, drop out of the political
system, and fall into. the underground economy.

The litmus test of our commitment to opportunity will be our
willingnéss to commit public resources to make every American

capable of getting and holding a job.
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Representative SoLARzZ. Thank you.
Ms. McBay, please proceed.

STATEMENT OF SHIRLEY M. McBAY, DEAN FOR STUDENT AF-
FAIRS, AND DIRECTOR, QUALITY EDUCATION FOR MINORITIES
PROJECT, MASSACHUSETTS INSTITUTE OF TECHNOLOGY

Ms. McBay. Thank you very much, Congressman Solarz. I appre-
ciate this opportunity to come and talk with you about the question
of the role of education and training in the Nation’s security, and 1
do so representing the perspective of the Quality Education for Mi-
norities Project.

We recently issued a report entilted ‘“Education That Works: An
Action Plan for the Education of Minorities.” And I would like to
just talk briefly about some of the things we found with respect to
the status of minority education and then some of the recommen-
dations. But listening to your comments and questions with the
previous panel, I think you already know the right things to do.
The question is, Can we get the will in this country to do those
things?

Let me say that as far as minority children are concerned, that
even though we are- now some 35 years since the passage of the
Brown v. The Board of Education decision, minority children are
still attending largely separate and totally unequal schools. Most of
these schools are operating with outmoded curriculums. They have
structures that assume that only a small elite need to be well
- trained. These children are being taught by the least experienced
teachers in classrooms that have the fewest resources.

Early on they are labeled as needing special education, and their
languages, their cultures, and their ZIP codes are considered as
deficits. - :

They only hear token references to minorities in their classes.

And more often than not, they are being taught by teachers who
have low expectations of them.

They are taught by teachers who generally live outside of the
community from which these children come, and many of these
teachers appear to blame the children for the circumstances that
they are in.

The predominant mode of instruction is drill and practice, and
keeping order in the classroom—and I can tell you this from direct
experience, I just saw it in a school last week—takes precedence
over interaction with the students and having them learn how to
solve problems. ‘

Many of the students who do manage to go on to graduate face
the reality that the education that they have received does not pre-
pare them for college adequately or for life. I guess in simple
terms, the educational system that we have in place in our view
essentially prepares minority students for failure.

Those that do go on to college are most likely to be in 2-year in-
stitutions from which a very small percentage transfer to 4-year in-
stitutions. Even if they enroll, they do not graduate because attri-
tion is a major problem among minority students. As a benchmark,
white students earn baccalaureate degrees at twice the rate of
black students and three times the rate of Hispanic students.
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If any manage to get to the doctoral level—and we know that
very few of them do—we find there that international students, for
example, in 1986 earned nearly four times as many doctorates as
all underrepresented minority students combined.

So, I guess the trend is clear. You cannot miss it. The higher up
the educational ladder you go, the fewer minority faces you see.

At the same time as minorities lose ground educationally, they
are changing the face of America. And when you talk about demo-
graphic changes, it is not just that there is a decrease in the size of
the 16- to 24-year-old population, that pool is increasingly minority.
So, the question then becomes is the country going to continue to
ignore this group of people. Perhaps the economic arguments will
now persuade people to do what is right.

If we look at our public schools, they are already about 30 per-
cent minority; and as you know, in some States minority students

are already in the majority.
' ¢ You have heard already what the implications are for the work
orce.

Let me just say that I think prehaps the driving force behind the
inequality that exists in the educational system is probabiy more
than anything else due to myths that are there, myths that exist
about minorities and their innate abilities. We found everywhere
we went the perception that minorities simply are not able to learn
because learning is due to innate abilities and therefore they are
less capable of achieving academic excellence.

There are many people who view the situation as hopeless. They
listen to the 7 o’clock news and they read the newspapers, and they
think the problems are so great that we cannot find a way to re-
spond. They think that equity and excellence are in fact in conflict.

In addition to those myths, I would say that the other major
problem is tracking, and we argue very strongly for eliminating
tracking. As I suggested earlier, students get labeled early on. They
get into these lower tracks. They never get out. They never have
an opportunity to take the math and science courses that would
even allow them to consider having a math or science career as a
option. )

We lay out in our report a comprehensive plan for making cor-
rections in the system from preschool to the postdoctorate level.
We talk about restructuring. You have already heard about that.

We, as does the President and as well as the Governors, think
that minority students ought to start school prepared to learn. We
advocate some of things that you talked about earlier, the full
funding of Head Start, of WIC, and of child care. We think that we
ought to invest in new ways to have parents more involved in the
educational process.

The second goal—and I will close with this—is we think every
student who graduates from high school should be fully prepared to
be successful whether he or she goes into the work force or to col-
lege, and not be in need of remedial education. We think if you im-
prove the educational system for minorities, that you will improve
the educational system for everyone. Money now being spent on re-
medial programs, some of the ones you talked about earlier, the
chapter 1 programs, could be used to benefit all children. There are
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hundreds of programs around the country trying to fix up a system
that really does not work for minority children.

And so, we would argue that you restructure the system, that
you put into place strategies known to be effective with minority
children, such as cooperative learning, and that you familiarize
teachers more with the backgrounds of the students they are teach-
ing, have them reflect in the curriculum the contributions of the
cultures represented by those children.

In our report we have a chapter on the estimated costs. They are
significant. We have a system in place that took a long time to get -
the way that it is, and it is going to take a long time to correct it.
We need to make the investment.

We do not need to worry about the stigmatism that I heard
someone refer to—I guess Congressman Scheuer—about extending
the school year. We advocate the extension of the school year. It
would be very costly to do that for all 16,000 school districts, but
you. do need to start with the students who need it the most. And
as you know, they are concentrated in many cases in the inner
cities. :

Thank you.

[The prepared statement of Ms. McBay follows:]
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‘

PREPARED STATEMENT OF SHIRLEY M. McBAY

Mr. Chairman and members of the Committee, I appreciate the
opportunity to share with you the views of the Quality Education
for Minorities Project regarding how the nation's educational and
training systems can be improved to.produce a more-competitive work
force. In my statement I will address the educational and economic
status of African Americans, Alaska Natives, American Indians,
Mexican Americans, and Puerto Ricans; the implications of their
projected representation among the U.S. population and work force
in the coming decade; changes that must be made in our current
educational and training systems if we are to meet their and this
country's educational and work force needs; and estimated costs for
implementing some of our priority recommendations.

My remarks are based upon the experience and insight gained thrcugh
a two- and a-half year process supported by the Carnegie
Corporation of New York and the Massachusetts Institute of
Technology involving regional meetings, small group discussions,
commissioned papers, meetings of representatives of national
organizations that have projects focusing on the education of
minorities, the advice and guidance of a national Action Council

at MIT and at the University of Texas at Austin (the academic home
of the Chair of our Action Council, Professor and former U.S.
Secretary of Labor Ray Marshall).

In this process, we spoke with several hundred people, learned
about a number of exemplary educational projects around the
country, and reviewed several hundred reports and articles focusing
on educational issues and ‘efforts affecting the quality of
education received by minorities. oOur findings and recommendations
are reflected in the January 1990 report entitled "Education That
Works: An Action Plan for the Education of Minorities.”

Three major conclusions of our work bear directly upon the focus
of this hearing:

(1) If this country is to maintain or improve its current
standard of living, it can only do so with a work force
capable of using leading edge technology.

(2) Our educational system as presently structured, staffed,
and financed is incapable of producing the quality and
number of skilled workers required for the United States
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to remain internationally competitive.

(3) Well-entrenched myths held about the innate abilities of
members of certain minority groups and about the ability
of the country to get by with only an educated elite are
the driving forces behind our inferior educational
systenm.

EDUCATIONAL STATUS OF MINORITY YOUTH:

Despite the passage of more than 35 years since the Brown vs. Board

of Education ruling, minority children continue to attend separate
and unequal schools. Today 22 of the 25 largest school systems in
the country are predominantly minority and the majority of the
schools within those systems operate with outmoded curricula and
structures based on the assumption that only a small elite will
have or need to have substantial academic success. Minority youth
are taught by the least experienced teachers in classrooms with the
fewest resources. They are labeled early on as being in need of
special education and are left behind because their languages,
cultures, and zip codes are considered deficits.

Minority youth are still unlikely to see more than token references
to their people in their classes. More often than not, they are
taught by teachers who do not look like them, who do not have high
expectations of them, who live outside of their community, and who
blame the children for their circumstances.

The predominant mode of instruction is drill and practice. Keeping
order in class takes precedence over interactive learning and
problem solving. Minority children are continually told that if
they will only try harder, they will succeed. While this is often
true, the tragedy is that at least as often it is untrue. Many who
persevere to graduation face the reality that there education may
mean little in the Jjob market, and may leave them vastly
underprepared for college or life. We have a system in place that
prepares the majority of minority students for failure. The
fundamental reality of educational reform for most minority
children is that so little of it has been to their benefit. The
rush to raise scores, to institute competency tests, and to
increase teacher standards without addressing root causes of
problems has served more to cull rather than harvest minority
youth.

" According to a recent report of the National Center for Children

in Poverty entitled "Five Million children,"™ in 1987 48% of young
Black children and 42% of young Hispanic children were poor in
sharp contrast to 13% of young white children. These children are
poor because their families are poor. Furthermore, children with
less-educated parents are more likely to be poor. The report notes
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that in 1987 the poverty rate among Black children under six whose
parent or parents have not completed high school was 76% while for
Hispanics it was 60%.

Poor children are more likely to end up with early health problems
and inadequate social development. These early, negative
experiences contribute to their being labeled retarded, with
"ability" testing and grouping sometimes beginning as early as the
pre-kindergarten level. They are most often placed in low-ability
or remedial tracks from which it is nearly impossible to escape.
By third grade, minority and non-minority achievement levels begin
to diverge with minority children falling behind, scoring by the
middle school years at levels a year or more behind. As a
consequence, minority children begin to drop out of school in
significant numbers' as early as the seventh grade. Many end up
having children at an early age and eventually end up living in
poverty as adults as well. \

Although dropout rates among Black youth have fallen by about half'
(from 27% in 1968 to 15% in 1988), the rate for Hispanic youth in
1988 was nearly 36%, about three times the rate for white youth.

Non-Asian minority youth taking the Scholastic Aptitude Test (SAT).
as part of their applications tor college have closed the gap
somewhat between their average scores and that of whites; however,
in 1989 the combined SAT verbal and mathematics scores for white
students were still 27% higher than combined scores of Black
students, 22% higher than scores of Puerto Rican students, and 15%
higher than scores of American Indian and Mexican American
students. ‘ ‘

A smaller proportion of minority high school graduates go on to
college than do white graduates and those that do go on are more
likely to be in two-year institutions from which transfer rates to
a baccalaureate institution are low. Enrollment is not graduation, -
with attrition continuing to be a major problem among minority
students. White students earn bachelor's degrees at twice the rate-
of Black students and three times the rate of Hispanic students.
At the doctoral level, international students in 1986 earned nearly
four times as many doctorates in U.S. institutions as all Alaska
Native, American Indian, Black, and Hispanic students combined.
The trend is unmistakable; the higher up the educational ladder one
climbs, the fewer minority faces one sees.

DEMOGRAPHIC' CHANGES:

As minority children are increasingly losing ground along the
educational pipeline, they are also changing the face of America.
Today, nearly one-quarter of all Americans are minority, and by-
2020, at least one-third of the nation will be nonwhite. The
Census Bureau estimates that before the end of the next century,

the United States will be a "majority-minority" nation -- that is, "~

41-333 - 91 - 3 |
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fewer than half of all Americans will be white. The future has
already arrived in our public schools. About 30 percent of all
students -are minority and in some states, minority students are
already in the majority. These demographic changes and the lack
of educational progress among minorities have enormous
implications, not only for our schools and universities, but for
our future work force.

IMPLICATIONS FOR OUR WORK FORCE

If the United States is to compete successfully, we must be able
to develop and use advanced technology, and have the best-educated
and best-trained work force in the world, not merely in leadership
positions, but throughout- the system. Developing the talents of
minorities who, along with white women and immigrants are projected
to constitute almost 90 percent of the net growth of our work force
for the rest of this century, is not an option but a necessity; the
need is not eventual but immediate. The majority of all new jobs
between now and the year 2000, according to the Hudson Institute's
"Workforce 2000," will require postsecondary education. The uneven
quality of our current work force and of each year's products from
our educational system leave the nation increasingly vulnerable and
-ought to create a greater sense of urgency.

SOME_MYTHS ABOUT MINORITIES

In addition to the lack of recognition of a pending national
emergency, there are other barriers standing between minority youth
and a quality education. Among the most difficult of these are
certain myths that shape the public's understanding of what is at
stake, and of what can be accomplished. The most pernicious of
myths is the widely held view that learning is due to innate
abilities and that mninorities are simply 1less capable of
educational excellence than whites. Many others see the situation
as hopeless; they believe the problems minorities face are so
overwhelming, that society is incapable of providing effective
responses. Quality education for all is seen as a luxury since not
all jobs presently require creativity and problem solving skills.
Indeed, education is seen as an expense, not as an investment in
our future. Many hold the view that equity and excellence in
education are in conflict. Such beliefs not only result in poor

education for minorities but for nonminorities as well.

Other major obstacles to achieving quality education for minorities
include 1low expectations, tracking, and inadequate school
financing. Students must not only hear that "all children can
learn," they must feel that they are truly valued and that they
can achieve academic success. In the first few days of school,
judgments are made about the ability of children. Some, it is
decided, are advanced, some are average, and some are behind, and
so the tracking and ability grouping begin. In most of our school
systems, this decision effectively seals the child's fate,
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sometimes for life. Students classified as slow almost never catch
up and school rapidly becomes a forum for failure, not an arena for
success. By the time these children are in middle schools,
tracking intensifies and options begin to close. It is minority
children who are disproportionally placed in lower, non-academic
tracks. Further, schools serving large numbers of minority.
students often have the fewest resources, the most crowded
classrooms, and the lowest per-pupil expenditure ratios. :

oV, O] G STAC H STRU [of OLS

Providing quality education for minorities can lead to quality
education for everyone. Restructuring America's schools can create
systems that incorporate the lessons 1learned from the many
successful grassroots efforts to improve minority education in
place around the country. Restructuring means making fundamental
changes in the rules, roles, and relationships in schools. A
restructured school would make student achievement the main
criterion against which teachers, principals, and administrators
are judged and rewarded. A restructured system would decentralize
decisions about how to improve learning and would increase the
involvement of teachers, principals, parents, and child development
professionals in school policy discussions. Restructured schools
are central tc the provision of guality sducation for minorities.
When quality education becomes a reality for all children,
resources used for remedial education purposes can be reallocated
to the educational benefit of all students.

GOALS

Within the framework of restructured schools, it should be possible
by the Year 2000 to have an educational system that will deliver
quality education to minority youth if we act now. Restructuring
alone, however, will not be sufficient. We must ensure that
minority students start school prepared to learn. To accomplish
this, we must increase support for such programs a the Women,
Infants, and Children (WIC) Program, double the participation in
child nutrition programs, increase federal and state funding for
child care programs so that all poor children can participate,
increase the support of Head Start so that 100 percent of eligible
children can participate, and invest in new approaches to involving
parents in the/edqgation of their children. -

Even with restriictured schools, we must take additional steps to

ensure that the academic achievement of minority youth is at a_
level that will enable them, upon graduation from high school, to

eve at w em, u uatio om hi schoo
ent w! orce o olle 1 epared to be successfu
ed o emedi education. Strategies include the

elimination of tracking; the development of a set of core
competencies, including computer literacy: promoting and supporting
the learning of at-least two languages by every child; stimulating
and nourishing positive values; creating small learning
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-communities; implementing science and mathematics curriculum
reforms; extending the school day and year to minimize summer loss
and maximize exposure to mathematics and science; encouraging
participation in community service programs; providing health
education and on-site health services; and focusing on life skills.

Other educational goals that must be met if we are to ensure that
minorities receive a quality education include:

- significantly increasing the participation of minority
students in higher education with a special emphasis on
the study of mathematics, science, and engineering;

- strengthening and increasing the number of teachers: of
minority students;

- strengthening the school-to-work transition so that minority
students who do not choose college leave high school
prepared with the skills necessary to participate
productively in the world of work and with the foundation
to upgrade their skills and advance their careers; and

- providing quality out-of-school experiences and
opportunities to supplement the schooling of minority
youth and adults.

"Priority should be given to strategies to strengthen the transition
to the world of work including providing summer and academic year
internships and apprenticeships; doubling the capacity of the Job
Corps; and expanding and improving basic education and training
services under the Job Training Partnership Act.

ESTIMATED COSTS

To implement any of the recommended strategies in the nation's
16,000 school districts would require substantial new funding. For
example, adding just one extra day to the school year in all of the
districts combined would cost $922 million. To add 40 days as we
propose, would require $37 billion alone. However, if we were to
initially focus on the 25 largest predominantly minority schools
systems with their approximately 4.2 million students, the annual
costs for the additional two months of schooling would be
approximately $4 billion. :

To fully fund Head Start, which currently reaches fewer than 20
percent of all eligible 3- to 5- year olds, would require an
additional $4.5 billion annually. To double the Job Corps would
require an additional annual outlay of $630 million. Full
implementation of the recommendations in the Action Plan in the 22
largest predominantly minority school systems along with full
funding of selected national priorities such as Head Start, the Job
Corps, and Bilingual Education annua{i? would require an additional




$27 billion.

MEETING THE CHALLENGE

Despite its frequent failure to live up to its highest aspirations,
the greatness of the United States has always derived from its
ability to blend the strengths of very different kinds of people.
It is perhaps the only country in history deliberately founded not
on the past, but on the future it set out to achieve. The true
gift of America is the ability to translate lofty goals into tasks
that men and women could grasp and achieve. America has succeeded
because it has been able to bring its most precious national
resource to bear on the tasks at hand: a diverse and talented
people.

The one force that has sustained and empowered all our people, has
been the power of education. It has been our schools that have
equipped individuals to take their places in the great work of
transforming visions into realities. Minority children, by right
and by virtue of their unlimited potential surely deserve their own
role as visionaries and builders. The door to the future for every
child is first and foremost the door to the schoolhouse.
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Representative SoLarz. Thank you very much.
Mr. Packer, please proceed.

STATEMENT OF ARNOLD PACKER, SENIOR RESEARCH FELLOW,
HUDSON INSTITUTE '

Mr. Packer. Thank you, Congressman Solarz. .

I am in the unenviable position of being on one of those commis-
sions that Congressman Scheuer wondered about. I come here as a
senior fellow at the Hudson Institute, but will in the next week or
two move over to be executive director of SCANS, which is the Sec-
retary’s Commission on Achieving Necessary Skills. William Brock
will chair. And I think the Secretary would love it if we could all
get done within a weekend at Airlie House or someplace else.

Representative SoLARz. How about Greenbriar? [Laughter.]

Mr. Packer. I would like to talk for a moment about the work
we are completing at Hudson on Workforce 2000. Much of the ma-
terial has already been made public. Indeed, there is a gap between
what the schools are doing and what the country’s economy needs.
If we are going to grow at the 3 percent growth rate that is in the
President’s budget and in most people’s plans for a fully competi-
tive economy, we require an upgrading of 25 million Americans.
We come to that by comparing our projection of the skills needed
in the year 2000—assuming 3 percent growth—with the skills of
21- to 25-year-olds—as estimated by the Educational Testing Serv-
ice. We have too many people who are qualified for low-skill jobs
and not enough people qualified for higher skill jobs. If that contin-
ues, the economic maldistribution of income will continue to be
llzopr, as will be our productivity growth and our economic well-

eing.

The report ends up with three recommendations. They are more
technical than policies that require more money. '

One recommendation is to define and measure the functional
competencies required in the new workplace. As Tony Carnevale
has said, things have changed since 1940 in most of the world, but
perhaps least of all in the educational world. Many things are
taught in 1990 as they were taught in 1940. And so, we have to see
what the new skills are, and to obtain agreement on that.

Second, I think we need to begin to use technology. Education is
an information industry. Every information industry has been
transformed dramatically by technology which meant not only
hardware, but training people to use it. We think that you need to
use technology in education. We need to train teachers in how
technology might best be deployed so that the personal attention
that youngsters need is, indeed, given to them. Teachers should not
be lecturing in what some people call drill and kill—kill the stu-
dents’ enthusiasm—kinds of activities.

Third, we need to develop efficient incentives for creating a co-
ordinated system. I would like just to mention one. Today most of
-education is paid for on a dollar per instructional hour basis. That
is, the Los Angeles Unified School District receives money from the
State of California, and the payment is based on how much time
the student spends there. As my colleague, Bill Johnston, has said,
it is like paying for a restaurant meal depending on how long the
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cook has kept the food in the oven and not on what the dish looks
like when it reaches your table. And that has to change.

I have asked the following of some educators. Assume I could
reduce the time it took for somebody, let’s say an adult, to get
through a program from 4 months to 3 months. If the same stuff
were taught then the same school with the same number of teach-
ers could produce one-third more education. The educators said it
would not make any difference. There are only 365 days in a year.
We get paid on a daily basis. If you could get them through twice
as fast, three times as fast, the amount of money we get would be
the same. There is no payment for competencies.

Which brings us back to the first recommendation which is that
we need competencies defined, and that is what the SCANS Com-
mission—that William Brock will chair—is intended to do. At-
tached to my prepared statement is a list of the members. The. first
meeting is on the 18th of this month. We hope to have a report not
in a weekend, but in a year. I did not think it is another study. It is
really an attempt to say what is it that people should have when
they leave high school to meet the requirements that Ma. McBay
just stated?

Thank you.

[The prepared statement of Mr. Packer follows:]
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PREPARED STATEMENT OF ARNOLD PACKER

Mr. Chairman: Thank you for the opportunity to participate
in these important hearings.

I appear before you this afternoon as a Senior Research Fellow
for the Hudson Institute where I was co-director of the Work Force
2000 project. I will spend a few minutes discussing the results
of our latest work on that project which is drawing to a close.

My position with the Institute is also coming to a close. I
will be resigning this: month to become: Executive Director of
"Secretary [Dole's] Commission on Achieving Necessary Skills" or
SCANS. The latter part of my testimony will describe the

Commission.

ri Wo orce 200

The original results of the project were published almost
tﬁieg years ago as Wo orce 2000: W a Workers for the
ggn;ggxé The report documented the changing demographics of our
1556: force and the increasing skill tequirements of our
transforming economy. ~ The report concluded with six
recommendations, including a call to improve the educational
preparation of all workers.
- - At about the time that WorkForce 2000 was published my co-
author, Bill Johnston, and I wrote a op-ed article that appeared
.iniﬁhe Washington Post entitled "Watch Out for the Coming Boom."
It suggested that a long period of non-inflationary gro;th was

likely if the recommendations were tolloﬁed. That prediction has
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been fairly accurate. However, in the last year or so we have seen
the federal reserve move to slow the economy from about 3% growth
to 2% in order to forestall inflation. Over the 1985-90 period the
economy has performed half-way between the low and base case
forecasts of WorkForce 2000.

A 3% growth path is built into the Administration's long-range
forecast and is consistent with a competitive world-class economy
that will provide good jobs at good wages for American workers.
This growth path is unattainable without substantially improving
‘the skills of the U.S. workforce. Thus, a failure to restructure
education will keep the economy from its potential of 3% growth and
comprumiSe OuUr long-term goals.

Since 1987 my work has focussed on a portion of the
educational challenge and will be reported in a forthcoming Hudson
Institute publication, Preparing Workforce 2000. The report
compares the skills needed for a 3%-growth economy and the skills
of 21 to 25 year olds as reported by the Educational Testing
Service. There is a gap. Twenty-five million workers need to be
upgraded in the 1990's to meet the 3% goal. On a scale from one
to six (developed by the Department of Labor), young people have
a language skills level of 2.6. New jobs, in a 3%-growth economy,
will require skills of 3.6.

The attached table illustrates the problem in occupational

terms. Too many of the young people are qualified for such jobs as



Young

Workerst#*

Less than 2.0

1.15
1.64
1.71

2.0 to 2.75

2.01
2.21
2.66
2.58
2.67

More than 2.75
2.90
3.56
4.02
4.42
5.13

5.79

20.7

TOTAL
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THE SKILLS GAP

Selected

Helpers, Laborers
Machine Operators
Extractive Workers
Other

SUBTOTAL

Transportation
Construction
Mechanics
Service
Plant/System
Operations
Other
SUBTOTAL

Admin. Support
Marketing & Sales
Technicians
Managerial
Health Diagnosis
and Treating
Lawyers and Judges
Other
SUBTOTAL

* Net job growth 1984-2000 (Workforce 2000 Base Case)
** Share at specified skill level from the NAEP Survey of Young Adults

Jobs* ew Jo
{(000's) (%)

(205)'
(-179)
(-29)

-441 - 1.7

(751)
(595)
(966)
(5957)
(36)

9783 37.7

(3620}
(4151)
(1389)
(4284)
(1303)

_(326)
{1535)

16608 64.0

25950 100.0

1.0

78.3
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helpers'and laborers (skill level 1.15) or service workers (skill
level 2.58), while a healthy economy requires more marketing and
salespersons (skill level 3.56) and technicians (skill level 4.02).

The gap can be divided among its causal forces. More than
half of the mismatch results from the increasing demands of the new
workplace. Only about 10% is due to changing demographics. The
remaining third represents the normal difference between young and
experienced workers.

The current education system will neither keep the U.S.
internationally competitive nor provide a rising standard of
living. The entire system -- from pre-school toddlers to graduate
education and continuing education of professionals -- needs to be
improved. However, the falling wages of ihose who have not
attended college indicates that it is especially important to
upgrade their functional workplace competencies.

Wage increases have slowed to a crawl since 1973. Adjusted
for inflation, average hourly earnings were lower in 1989 than they
were in 1973. .The wages of male high school dropouts, however,
fell 42% between 1973 and 1986. Wages of those with a high school
diploma, but no.more education, fell by 28%.

These non-college-bound students have been called "the
forgotten half". The falling wages of the forgotten half mnay
reflect their falling productivity. If that is so then much of the
overall slowdown in the nation's productivity growth comes from the
neglect of the non-college-bound.

Thus, the new Hudson report projects competency deficits for
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25 million Americans in the 1990's. It recommends concentrating
efforts on what may be called tﬁe workplace competency (WPC)
system: the high schools and "second chance" institutions that
prepare students unlikely to go to a four-year college for work.
The recommended solution comes in three parts:

1. Defining and measuring the functional competencies required
in the new workplace.

2. Using technology and trained teachers to allow students to
learn these competencies in motivating and individualized
ways.

3. Developing efficient incentives for creating a coordinated,

high~-quality, system.

SCANS

Oon February 20, 1990 Secretary Dole announced the formation
of SCANS, the Secretary's Commission on Achieving Necessary Skills.
The purposes of the Commission are similar to those of the first
of these three recommendaiions. In April the Secretary announced
that the Honorable William Brock, who initiated the WorkForce 2000
project when he was Secretary of Labor, had agreed to chair SCANS. -
Ms. Dole also announced the 30 members of the commission. Their
names are attached to this testimony.

- The commission has four objectives:

A. Define skills for work readiness. Dividing the job-market

into a few industry or occupationally~based families of jobs, what

competencies or skills are needed to obtain, advance in, and retain
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a job? I should emphasize that we are not talking about narrow
vocational skills but generic skills that will be valuable for
millions of workers; for example, the ability to follow written and

oral instructions or the ability to develop and follow a schedule

and budget.
B. Establish acceptable levels of proficiency for these
skills. 1If, for example, taking a phone message accurately is a

skill needed for the office-job cluster what error rate is

unacceptable? How complicated a budget must the student
compfehend?
C. Develop criteria for measuri these skills. How can

students and (separately) education programs be assessed?

D. Establish ways to disseminate the results to education and
business. The SCANS report will not be, I emphasize, a natipnal
curriculum. Curricula are a state and local responsibility.
Hopefully, -school boards and school superintendents will find the
SCANS results useful ;i they are part of the process and know of
the results. What on-going processes are needed to call forth the
action that must be taken by students, employers, and the education
community?

SCANS will seek to help the nation achieve its economic goals
by improving the nation's competitiveness and increasing the
productivity and real wages of the non-college bound or "forgotten
half." SCANS will also help the nation reach four of the six goals
declared in President Bush's State of the Union message and

described more fully by the National Governor's Association:
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1. Reduce the dropout rate. SCANS can help by making

school curriculum more relevant, by facilitating workplace-based
education, and by changing tests from a screening device to an

assessment-and-remedy device.

2. Enable 12th graders to demopnstrate that they have the
competencies adequate to perform entry level jobs. SCANS can help

by defining the competencies and helping to develop assessment
tools that can provide meaningful certification of competencies.
3. Raise achievement in math and science. SCANS can help
by determining the math and science skills needed on the job and
developing .assessment tools. The objective is to influence
curricula in these two areas (e.g., do employers prefer competency
in statistics to trigonometry?) and motivate all students to study
these subjects because they are relevant to the workplace.
4. sure at a u () erate d ve
eeded to maintain employment. SCANS can help by defining
the skills needed to obtain a job, benefit through training, and
climb a career ladder. High schools, "second chance" programs and
workplace-based learning will then have clear-cut objectives.
The first meeting of the Commission is scheduled for May 18,
1990. Although, the Commission has a life of two years we
anticipate .a first report in approximately 12 months from that

first meeting.
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Members of the
Secretary's Commission on Achieving Necessary 8kills

.

william E. Brock
President
The Brock Group

siness

Edward Aguirre
President
Aguirre International

J. Veronica Biggins
Director of Public Affairs and Municipal Relations
The Citizens and Southern Georgia Corporation

Walton E. Burdick
Senior Vice President, Personnel
International Business Machines Corporation

James D. Burge

Corporate Vice President
Director of Government Affalrs
Motorola, Inc.

Bruce Carswell
Senior Vice President, Human Resources
GTE Corporation

Thomas W. Chapman
President
Greater Southeast Community Hospital, Inc.

Frank P. Doyle

Senior Vice President, Corporate Relations Staff
General Electric Company

Badi G. Foster

President

AEtna Institute for Corporate Educatlon
AEtna Life and Casualty

William H. Gregory

President -

Gregory Forest Products
or

Gregory Affiliates
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Madelyn P. Jennings
Senior Vice President, Personnel
Gannett Company, Inc.

Richard E. Rivera
President and Chief Executive Officer
TGI Friday's Inc.

Roger D. Semerad
President
RJR Nabisco Foundation

John Zimmerman
Senior Vice President, Human Resources
MCI Communications

Labor

Charles E. Bradford

Director, Apprenticeship, Employment and Training

President IAM CARES

International Association of Machinists and Aerospace Workers

Sandra Feldman
President
United Federation of Teachers

Jay H. Foreman

Executive Vice President and Executive to the President
United Food and Commercial Workers

Yvette Herrera
Assistant to the Executive Vice President- -Training
Communications Workers of America

Joan Patterson

Administrative Assistant

UAW Chrysler Department

Executive Co-Director

UAW-Chrysler National Training Center

Gary D. Watts

Senior Director

National Center for Innovation in Education
National Education Association
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Education
James P. Black

Cooperative Education Coordinator
Lauderdale County Board of Education

Gloria J. Conn
Regional Vocational Administrator
Wayne County Intermediate School District

Gabriel Cortina
Associate Superintendent ’
Los Angeles Unified School District -

Steffen Palko
Executive Vice President
Cross Timber 0il Company

Dale Parnell
President and Chief Executive Officer
American Association of Community and Junior Colleges

Lauren B. Resnick

Director )

Learning Research and Development Center
University of Pittsburg

Thomas G. Stiéht
President
Applied Behavioral & Cognitive Sciefices

Maria Tulkeva
Principal :
Bell Multi-Cultural High School

Sharyn Marr Wetjen
Principal
High School Redirection

State Officijals

Patiicia L. Brockett
Acting Director
Iowa Department of Commerce

Gerald Whitburn
Secretary
Department of Industry, Labor and Human Relations
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" Representative SoLarz. Thank you very much.
Ms. Simms, please proceed.

STATEMENT OF MARGARET C. SIMMS, DEPUTY DIRECTOR OF RE-
SEARCH, JOINT CENTER FOR POLITICAL AND ECONOMIC STUD-
IES

Ms. Simms. Congressman Solarz, I appreciate the opportunity to
testify before the committee this afternoon. In my prepared state-
_ ment, I addressed only a few of the questions that were in your in-

vitation.

Over the course of the afternoon, we have heard many times
about the demographic changes and their implications for the labor
force. Just to put out a few numbers, the most recent labor force
projections by the Bureau of Labor Statistics show that the black
labor force is expected to grow at twice the rate of the white labor
force, and the Hispanic and Asian labor forces are expected to in-
¢rease between three and four times as rapidly. At the margin,
that makes more of a difference than it does in terms of looking at
the overall composition of the work force. So, entry-level workers
are more likely to be minority than has been the case in the past.

Ms. McBay has talked about the failure of the education system
and the extent to which minorities fail to make it through the
system at the rate they should. This failure has serious implica-
tions for national security and for national productivity. It also has
implications for individual well-being and the contributions that
the individuals can make to the Nation and to their community.

To give you some idea of the importance of education, I believe
that earlier testimony talked about the extent to which lack of
postsecondary education reduces employment and earnings oppor-
tunities. Certainly that is already evident. Over the last 15 years,
there has been a decline in real earnings among young males re-
gardless of race, but the serious earnings drops have been borne by
black males, particularly those without a high school degree. A re-
cently completed study by the National Academy of Sciences esti-
mates that black males will spend approximately a third of their
working years either unemployed or out of the labor force. That is
clearly a waste in terms of the Nation’s well-being. ,

I would like to talk just a little bit about training programs,

- since we have not heard nearly as much about that. During the
first part of the past decade, the Federal Government redesigned
many of its education and training initiatives. They reduced the
level of funding and left more discretion to the States.

~ Emphasis within JTPA was on increased efficiency, and on im-
mediate postprogram job placement. And, indeed, by the standards
that were set, the program did achieve many of its goals. However,
there was a serious cost in making that achievement, and that is
that the program was less likely to serve those with serious learn-
ing and skill deficiencies, and that was a special problem for youth
and minority youth who had low levels of basic skills.

There has been a change in the nature of these programs and a
new emphasis on trying to combine basic skills, basic and remedial
education, with job specific skills. However, this is not inexpensive.
_As earlier testimony indicates, the JTPA system has been serving
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about 6 percent of those eligible. Most generous estimates for youth
are maybe 13 percent, and those are based on some dubious as-
sumptions. If we are going to make a serious dent in the second
chance programs, it is going to require additional resources.

Just to come back to the issue of restructuring schools, it is cer-
tainly true that some aspects of restructuring will not require addi-
tional funds, but it is hard to believe that we can make a serious
improvement without adding money and without adding money on
the part of the National Government. I guess our highest level of
participation by the Federal Government at the elementary and
secondary level was achieved at the end of the 1970’s with about 10
percent of the funds spent in elementary and secondary education
provided by the Federal Government. But for some school districts,
the poorest districts, the ones with highest concentrations of minor.
ity students, those funds were much larger percentages. Some esti-
mate that for some districts it was as much as one-third of the-
funds that they received.

While there is a tendency to look at the State governments as
the sources of funding for education and for some of the training
under work-welfare programs and other initiatives, it is not within
the ability of some States and some States are not willing to put in
the resources that are necessary. If the Federal Government does
not participate, the benefits will accrue to those individuals who
are residents of the few States that are willing to put in the re-
sources necessary.

Thank you.

[The prepared statement of Ms. Simms, together with attach-
ments, follows:]
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PREPARED STATEMENT OF MARGARET C. SIMMS*

The Role of Education and Training in
Our Nation's Economic Security

Mr. Chairman and Members of the Committee:

I appreciate the opportunity to address the Joint Economic
Coﬁmittee on the role of education and training in our nation's
economic security. It is not possible to address all of the
questions raised in the letter of invitation during the time '
allotted to me, so I have chosen to focus on the féllowing:

o Why are our current education and job training systems

failing to meet the needs of certain population groups

and how does that affect our economic and political

security? _

‘» Should Jjob training be a public or private
responsibility?

[ What current education and training programs are most

effective and would benefit from additional resources?
K What are the Federal government's responsibilities in

the U.S. education and training system?

e ion o e W orce

In the past few years, a great deal of emphasis has been
placed on the changing demographics of the population and the
implications of those changes for the workforce. The most recenﬁ
labor force projections by the Bureau of Labor Statistics show
that the black labor force is expected to grow nearly twice as
fast as the white labor force and the Hispanic and Asian labor

forces are expected to increase between three and four times as

*The author is Deputy Director of Research at the Joint Center
for Political and Economic Studies. This testimony represents
her personal views and does not necessarily reflect those of the
Joint Center or its sponsors.
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rapidly.l! The result, a labor force in which immigrants, native-
born minorities and white women will be over 80% of the entry
workers by the year 2000, is a statistic recited by many
corporate leaders and public policy makers. However, the
implications of these statistics are being discussed by only a
small proportion of the group.

The failure to come to grips with the implications of the>
changing demographics will have serious repercussions for the
nation. Few minority communities have the private or collective_
resources to pay for the investment in human capital that is
necessary. These deficiencies are readily apparent in the.
educational attainment and employment status of many in ths
population groups that are growing segments of the work force.
For example, while the median educational level of blacks has
‘increased rapidly in the post-Civil Rights era, the rate O—f._
college attendance and completion has dropped over the past-
decade. Moreover, high school dropout rates among blacks and
Hispanics in inner cities is extremely high and the average
achievement level of those who persist to graduation falls below
national norms. '

The failure to improve educational opportunities for all
portions of our population will have serious consequences for the

nation. The labor market projections for the future show not

only changes in the work force, but changes in the nature of the

lpureau of Labor Statistics, Monthly Labor Review, November
1989 (Washington, D.C.: Government Printing Office, 1989).
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jobs that will be available. A larger proportion of the jobs
will require some postsecondary education, especially the jobs.
that- pay high wages. The growing importance of education beyond
high school has already been revealed in the decline in real
wages over the past 15 years for young males without any
postsécondary education. While the drop in real wages was most
severe for black males, white and Hispanic males suffered real

wage losses as well.?

e e esponsibilit o

These somewhat alarming statistics call for government
action for several reasons.3 While most of the gains from
education and training accrue to either the worker or the
employer, there are several social objectives that would lead the
government to participate in the training process. When there
_are sufficient numbers of skilled workers in the available labor
pool, expansion in. employmenﬁ can take place with minimal
disruption to production. However, when there is.a shortage of
workers, production is disrupted and labor costs increase as
employers bid up wages to attract the limited number of workers

available. While much of the shortage may disappear in time, the

2pndrew Sum and Neal Fogg, "The Changing Economic Fortunes
of Young Black Men in the New American Economy of the 1980s."
Testimony before the House Select Committee on Children, Youth,
and Families, Washington, D.C., July 25, 1989.

3This section of testimony draws heavily from a paper on
"The Effectiveness of Government Training Programs," completed
for the Department of Labor, Commission on Workforce Quality and
Labor Market Efficiency, June 1989.
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economy sufférsi fréh:‘lags in préddéﬁi;ﬁ“.and that affects the
domestic Gross National Product and reduces the United States'
competitiveness abroad. Therefore, society would benefit if the
government facilitated the process by which workers ﬁpgradéd
existing skills and acquired new ones. This may be especially
true if employment expansion is taking place in small firms which
may not have the working capital or managemenf cadre to provide
training for their workers.

Another societal objective may be to assist individuals who
. could not otherwise obtain employment at wages high enodgh to
make them self-sufficient. Individuals who lack basic or job-
specific skills have difficulty obtaihing moderate or high wage
Jobs. The society then bears a double burden. The productive
work effort is lost and the government frequently pays costs in
terms of public assistance income and through crime and othe;
anti-social behavior. During the past fifteen years, workers Qho.
did not have the basic skills and training to take new job-
opportunities were increasingly 11kelj to leave the labor force.
This group was disproportionately composed of workers with less

than a high school education.4

4Hatgatet C. Simms, "Black Participation in the Post=World
War II Economy," a discussion Paper prepared for the Committee on
Policy for Racial Justice,” Joint Center for Political Studies,
April 1986. : B
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e Cost d ectiveness o rograms
During the first part of the past decade, the Federal
government redesigned many of its education and training
initiatives, reducing the 1level of funding and leaving more
discretion to the states. To promote efficiency in the training
programs,‘an increased emphasis was placed on reduced training
periods and‘post-program job placement. These standards had an
adverse effect on enrollment of individuals with serious skill
deficiencies. This problem was particularly acute for youth,
when other outcomes aside from immediate emp;oyment -might be
preferred, -especially for those with low basic skills. A
In the past two or three years, renewed‘emphasis has been
placed on providing more intensive programs for youth, such as
JOBSTART and STEP which combine basic education with skills
training. Some of the same principles are being applied, at
least in principle, for portions of the disadvantaged adult
population. Unfortunately, this policy approach is quite
expensive. Past programs, which have averaged $ 1,500 per
person, are estimated to have served between S aﬁd 13% of the
eligible population. The more intensive initiatives that have
" been shown to work will cost considerably more. If we are to
reach greater proportions of those in need of services, the’
financial resources devoted to this effort must be greatly

increased.



83

Needed Improvements in the Educational Svstem

In the long run, improved employability will come from an
educational system that is more responsive to the needs of a
diverse student population and more attentiQe to the needs of the
labor market. Reform of the public school system has been under
discussion for most of the past decade. The pursuit of
excellence, however, hés not always included appropriate
attention to the minority sﬁudents who constitute the major1t§ in
many school districts. As noted by the eminent black scholar,
John Hope Franklin in a policy statement on education for black
children:5

For economic reasons, if no other, this society will have to

pay far areater attention ¢o the athnmis snd cultural

diversity of students currently enrolled in our public

schools and provide them with the tools they need to become
productive citizens. '

The Need for Federal Funpding

It is true that "reétructuring" schools by changing the way
séhqols are orqaniéed and the way students, teachers, decision-
makers, and parents interact is an important feature of school
reform, but improved educational opportunity cannot be achieved
without increasing the financial resources devoted to the
endeavor. Moreover, some substantial part of the resources must
come from the FPederal government. While the national government

érovided only a small proportion of the funding for elementary

Scommittee on Policy for Racial Justice, Vigions of a Better
: (Washington, D.C. :
Joint Center for Political Studies, 1989).
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and secondary education in the late 1970s, it provided as much as
one-third of the funds for the poorest school districts.® In
addition, reviews of state and 1local initiatives in both
education and training, reveal wide variation in the willingness
and ability of states and localities  to contribute to education
and training for disadvantaged populations. The Federal
government must ensure that the services received by its citizens
are not extremely sensitive to geographic location.

In 1988, the Joint Center published a volume on Black
Economic Progress, which identified several social programs that
were crucial for human resource development. In taking note of
the workforce 2000 issues mentioned at the beginning of my
testimony, the Economic Policy Task Force of the Joint Center
states:’

For these new workers to make a successful entrance into the
workforce, the existing employment and training programs
will have to be strengthened...For children and youths, the
basic. educational system needs to be improved so that they
can make the transition to work with skills in reading,
writing, mathematics and 1logic that will provide the
foundation they need to adapt to change in the labor market
of the future.

What is at stake, they note, is not just the future of blacks,

but the future of all Americans.

6June A. O'Neill and Margaret C. Simms, "Education," in The
Reagan Experiment edited by John L. Palmer and Isabel V. Sawhill
(Washington, D.C.: The Urban Institute, 1982).

7Hargaret C. Simms (editor), ac. conomjc O ss:
[o) (Wwashington, D.C.: Joint Center for
Political Studies, 1988). ’
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Falling Behind Despite Employment Gains

While Blacks Gained Jobs in 1988,
They Made Little Advancement Compared to White Workers

by Dr. Margaret C. Simms

ecent reports from the Depariment of Labor bear

good news, at least on the surface: in 1988 black

unemployment reached its lowest level since 1974,
with black workers gaining jobs at a faster rate than
whites. Nevertheless, as in past years, there is 2 flip-side
10 these reponts. Blacks lagged far behind whites in em-
ployment, remaining two-and-a-half times 25 likely to be
unemployed.

Furthermore, the increase in jobs did not bring improve-
ments in the standard of living for many black workers and
their families. For even when black Americans worked full-
time, a significant proportion were unable (o earn enough
to keep their families out of poverty. Thus, while some
gains were made in 1988, the economic status of black
workers and their families remained precarious. And
neither newly passed federal legislation, such as the Family
Security At of 1988, nor legislative proposals 10 raise the
minimum wage are likely to make a significant reduction in
poveny among lower-income workers.

Falling Behind Despite Gains

During 1988, the nation's sixth year of uninterrupted

ic expansion, approxi 2.5 million jobs were
added to the U.S. economy. Almost 14 percent of these
new jobs (349,000) were filled by black workers. (Hispan-
ics filled an even higher percentage of these jobs—18
percent-—although they make up a smaller share of the
labor marke0. The combination of new and preexisting
iobs/held by blacks resulted in a higher proportion em-
ployed in 1988 than in any year since the Bureau of Labor
Statistics began tabulating such data separately for blacks
in 1972. In spite of this, employment for much of the black
community still falls far behind white employment.

The unemployment rate for the nation as a whole fell
from 6.2 percent in 1987 to 5.5 percent in 1988, The rate
fell funther for blacks than for whites—though from a much
higher starting point—dropping from 12.7 to 11.7 percent
while the white rate dropped from 5.4 10 4.7 percent. (See
uble 1.)

The unemployment rate is but one measure of labor
market position. Since ployment rates are affected by

Dx. Simms is an economist and is a deputy director of research at
the Joint Cenver for Political Studies.

withdrawal from the labor market, a2 more useful measure
is the percentage of the population that holds jobs. Using
this measure, differences are more easily observed. While
employment among black women in the prime working
years (between the ages of 25 and 54) is similar to that for
white women (67.0 percent compared to 69.9 percent),
black adult men, by contrast, are significantly less likely to
be holding jobs than their white counterpans. Nearly 91
percent of white men in this age group are employed,
while the corresponding black rate is 80 percent. Racial
disparities in emnloyment amons hoth male 2nd fomatle
workers were even more severe for teenagers (between
the ages of 16 and 19) and young adults (ages 20 10 24).
Black teenagers, in fact, made few labor market gains
during 1988 (see “Black Youth Face an Uncertain Jobs
Future,” Focus, April 1988).

Job Quality and Wage(

Being employed is not the only factor affecting the
well-being of the worker and his or her family. Farnings,
benefits, and opportunities for career advancement are
also important. Here again, blacks are not as well simated
as whites. In 1988, nearly 50 percent of employed blacks
were grouped in the occupations of service worker,
ope Gsuch as hine op and truck driver),
fabricator (such as welder or assembler), or laborer, These

(Continued on page &)

Table 1. Unemployment Rates of the U.S. Populaiion by
Race, Gender, and Age, 1988

Tonl Mon Women Al  Men Women ANl

foge 16ondover) 47% 4.7% 47X N.7% 11.7%11.7%
Ages 1619 139 123 131 327 320 324
Ages 2010 24 74 67 70 194 198 196
Ages 2510 54 38 39 39 89 604 02

Saxm:U.S.anmdld:a,&:u:dld:uSﬂ!ﬂh,
“Employment ond Eornings,” Joruary 1989.
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' Black Employment
(Continued from page 5)
occupations tend to pay lower wages and offer less job
stability than most others. The next largest segment of
black workers is found in the administrative support
occupations (such as clerk typis), where wages are also
modest. Less than 20 percent of black workers were

ploy P I, and technical
occupations, where not only are salaries higher but
PP ities for additional training and upward mobility

are greater.
Few black workers earned enough in 1988 to raise their
families above the poverty line. This was especially true for

families with only one adult wage eamer. For female-
headed families that eamed income, the median weekly
earnings (including wages from all members) were only
$291 a week. Even among those that enjoyed full-year
ploy , half brought in i that fel} within 125
percent of the poverty line. Black married couples hardly
fared bener when they had only one wage earner in the
household. Median family eamings for this group were
only $281 a week, 65 percent of the corresponding earn-
ings for similar white families. On average, black families
moved into the middle-income category only when they
had two or more people bringing home an earned income.

(Continued on page 8)

It is sometimes argued that working st & low-wage job
does not necessarily mean a low living standard, since many
low-wage workers are in families where others also work.
Though this is true in principle, it is far more likely to be the
case in white families headed by men than in families of other
types. Among biack families, both income and the likelihood of

‘workers'
poverty level ($10,600 in 1984) for a family of four even when
they worked full-time, year-round. researchers divided em-

Low-Wage Earners and Poverty

percent of poverty); low-moderats wage ($7.96-10.59/hour,
which was 150-200 percent of poverty); and modenats-and-
above wage ($10.60/bour and above).
The extent to which black workers, both men and women,
striking. Sixty-five percent of
categories

in 1984, while over 80 percent of working

jobs in these categories, placing them all at or just above
poverty wages. Even in f; which is ly
thought of 25 a high-wage industry, simllar percentages hold
true. And in some industries—those wih generally low wage
structures—the vast majority of black workers beld jobs eaming
povesty Of Dear-poverty wages.

‘These wage levels suggest an especially acrious threat to the
welfare of children. For all workers, regardless of race, those
eamning poverty-level wages are the most likely to live in
households with children. The study shows that black children
‘were especially likely to be in such families. The majorky of
black heads of houschold camed wages at or just above the
poverty level in 1984. Seventy-six percent of black married men
with nonworking wives camed $7.95 o less an bour, while 86
percent of single black men wih children had similar eamings.

black women the proportions were even higher: more
than 66 percent of those with children and no other earner in
the houschold had wages of $5.30 or less, while ancther 20
percent earned near-povesty wages.

Table 2. Employment by Wage Level for Black Workers in Households With Children Present, 1984 {numbers in thousands}

Below Above Low Moderale
Number Poverty Poverty Moderals & Above
u:’ Low Wage Low Wage Woge Wages -
Force No. % No. % No. % No. %
BLACK MALES
Mosried With Childken
Dol Eamers 1,179 303 [257) 348 (205) 221 (18 307 2000
One Earner 8 400 49.8} 217 26.4) 107 130 89 {10.8}
Single With Children 498 315 633} n (223 28 {5.6) 45 9.0}
Tolol With Chikiren 2,4% 1,026 [Z1N}] 676 2z.n 356 (14.2) 441 °(17.4)
BLACK FEMALES
Morried With Chikdren
Dual Eamers 1,144 4oy 362 (314} 138 {12} 116 (to.y
OneFomes 2 | 489 . L] . 872078 19 139 8 (14}
Single With Children” 1,653 1 164.4} 395 {239 1 {6. 83 {50
Toldl Wih Childen 3,286 1967 {509 844 (257} 208 18.2) 206 (6.3

mzmbmamw;&uﬂmmmuww«m 1984 Survey of Income and Program Porficipation.

6 APRLL 1989/FOCUS



Black Employment
(Conttnued from page 6)

Policy Implications
d and p

umeduhfungpoorfumhuwmfpovenywmmlybcol‘
limited value. BnusHR.ZandS4 pasedsepanlelyby
both houses of C to i the i wage,
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How the FPoverty Level Is Determined
Pamilics and relsted individuals sre classified 23 being
sbove or below the povernty level using the poverty index,
which originated st the Social Securty Administration in 1964
and was revised by the Redera! Interagency Comaninee tn 1969

receipt of noncash bencfits like food stamps. It reflects the
different food purchasing requirements of familics, based on
their size and composition, derived from federst studies of

would still leave families supporied by one

worker in poverty. Their proposal of $4.55 an hour would
result in wages that would sull fall 20 percent below the
1988 poverty level for a family of four. (See box entitled
*How the Poventy Level Is Determined.”) Nawnlly, any rise
in the minimum wage would be beneficial, allowing poor
families to narrow the gap berween their income and the
poventy level. But the proposed increase would not move
families out of poverty aliogether.

Funhermore, black families on welfare, panticulardy
those headed by women, will be unlikely to work their
way out of poventy through the provisions of the Family
Security Aat passed by Congress last year. This act is
designed to remove long-term welfare dependents from
the welfare rolls through employment and training pro-
grams (see -~Weifare: Dependency vs. Reform,” Focus, July
1988). Howevey, if the jobs that women completing these
programs are able to obtain prove to be anything like the
jobs that black working women currenily occupy, their
families will remain mired in poverty for years to come. »

in 1955 and 1961. Those carty studies
showed that American families spent about a third of their
income on food. (The poverty level for familics was therefore
set a1 three times the mintmal cost of an sdequate food
budget.) The index is adjusted annually for changes in the cost

of living.
Some have however, that this method
of calculating the threshold is no longer becsuse

Family of Fomily of

Theee Persons Four Persons
1986 $8,737 $11,203
1087 9,056 11,611
1088 9,431 12,091

Source: U.S. Bureaus of the Censas.
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The Committee on
Policy for Racial Justice:
Mission and Objectives

-rhe Committee on Policy for Racial Justice con-
ducts independent intellectual inquiry in search of
solutions to problems confronting black Americans.
In that search the committee members rely on the
sage observations made by wise and courageous
black spokesmen who have preceded them, One
was Frederick Douglass who said, more than a
century ago, “If we are ever elevated, our elevation
will have been accomplished through our own instru-
mentality. . . . No People that has solely depended
upon [outside] . . . aid . . . ever stood forth in the
attitude of Freedom.”

" Another was William E. B. Du Bois who declared,
more than a half century ago, that the progress and
ultimate positive resolution of the struggle for racial
justice in the United States would depend on the
contributions of blacks themselves, who would use
their knowledge and skills—in economics, in social
policy, in public administration, and in political
theory and practice—as weapons in the ongoing
struggle for social justice.

The third trenchant observation was made by a great
modem leader, Martin Luther King, Jr., who said, “It
is not a sign of weakness, but a sign of high maturity
1o rise to the level of self-criticism . . . [which means]
critical thinking about ourselves as a people and the
course we have charted or failed to chart during

this period.”

" In this spirit, the Committee meets periodically to
review the condition of blacks in American society, to
inform itself and others about progress and failures in
the struggle for racial equality, and to seek to chart a
course that will advance the cause of justice for all.
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‘Foreword

Seven years ago, the Joint Center’s Committee on
Policy for Racial Justice held its first meeting at
Tarrytown, New York, to reflect on the condition of
blacks in American society. Since that time, this
unique group of black scholars has convened eleven
meetings and produced two essays—A Policy Frare-
work for Racial Justice, which delineated areas of
urgent concem for the black community, and Black
Initiative and Governmental Responsibility, an
examination of the often complicated relationship
between blacks and the federal government.

The second of these essays—published by the Joint
Center in 1987—received considerable public atten-
_tion. “The report of these scholars,” wrote Washing-
.ton Post columnist David Broder, “is a major contri-
bution to framing a debate on the black community’s
needs, and can return those issues to the place they
deserve on the national agenda.”

We issue this third essay, Visions Of A Better Way:

A Black Appraisal Of Public Schooling, at a time
when education has become a major concem of the
American people. We hope that national, state, and
local governments, as well as corporations and
others interested in raising educational standards and
enhancing educational equity, will find this a use-
ful document.

The Joint Center is indebted to the members of the
Committee for their contributions to the publication
of this essay, to Catherine Iino for her editing, and to
Constance Toliver for styling the document.

Eddie N. Williams
President
Joint Center for Political Studies

vi'b
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Preface

Of all the problems confronting the black commu-
nity today, none are more critical to its future than
those related to education. The “interlocking effects
of deprivation,” a phrase used by President Lyndon
Johnson in 1965, will not be resolved unless the
black community commits itself en masse to a dra-
matic improvement in the quality of public educa-
tion available to its children. Economic and social
progress in the United States has long been rooted in
access to quality education. What worked so well for
millions of immigrants must at last be made to work
for black Americans.

1t is this subject which we address in our essay, the
third in a series of occasional papers that seek to
explore new avenues for improving the lives of black
Americans. Much has been written on education by
experts and commentators, based on research, obser-
vation, opinion polls, interviews, and analyses, and
yet our public school system continues to fail large
segments of our population. This is not because as a
society we are ignorant of what needs to be done or
even how to do it, but because for one reason or
another we have not been willing to attach the high-
est priority to education. Unless we do so, millions
.of black youngsters will remain deprived of the
skills they need to function successfully in today’s
environment.

One of the most thoughtful and distinguished scholars
working in this field is Dr. Sara Lawrence Lightfoot,
professor of education at Harvard University and a
member of the Committee on Policy for Racial
Justice. We are fortunate indeed that she was willing
to provide the leadership and expertise required to
conceptualize and write this essay. With the collabo-
ration of her colleague, Dr. Michael Fultz, she
prepared the original document for discussion by the
Committee and then sklllfully meshed the views and
ideas of the members into a coherent whole.

ix
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Our essay challenges the excuses made by those who
try to rationalize or justify the failures of a public
school system which prides itself on being an impor-
tant vehicle for upward mobility within society and
on being the foundation of American democracy. We
do not accept any of the facile arguments that seck to
evade responsibility for the chronic inequality in our
system of education. Second-class schooling for
black students, based frequently on low teacher
expectations, remains the nom in far too many
schools. This phenomenon as well as other barriers
to educational achievement are examined in detail in
our essay.

In looking at problems facing black students, we
intended not only to identify and define these prob-
lems but also to search for models of success—
schools that are able to educate the much broader,
more heterogeneous student population now enrolled
in our public schools. We found that such institutions
do exist and that one of their common characteristics
is a school environment in which students, parents,
teachers, principals, and the community are active
participants.

Significant changes are taking place in school sys-
tems around the country. More and more urban
schools have become predominantly black in the
composition of the student body, teaching staff, and
administrators. Roughly 1,580 blacks currently serve
as school board members and more than 125 as
school superintendents. Accession to office by
blacks, however, in no way guarantees that they will
be able to bring about significant changes quickly or
easily, since political power and economic resources
frequently remain firmly rooted in the old, mainly
white power structure. But the black community
must insist on educational excellence for its children,
regardless of who is in charge of the system.

Demographic realities point toward a work force
that by the year 2000 will look very different from
today’s. For economic reasons, if no other, this
society will have to pay far greater attention to the
ethnic and cultural diversity of students currently
enrolled in our public schools and provide them with
the tools they need to become productive citizens. It

~ is encouraging to know that the black community’s
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concern about the education of its children is shared
by at least some of America’s most influential politi-
cal, corporate, and industrial leaders.

‘This essay should make it clear that we expect to be
active participants in the accelerating national debate
on the future of public education. We are eager to
share our recommendations for reforms with other
concemed individuals, particularly black leaders. We
identify three interconnected areas in which progres-
sive educational reform can be achieved:
* recognizing the centrality of human
relationships;
» eliminating barriers to effective teaching
and leaming; ’
* mobilizing physical and political resources.
But the bottom line is that schools must assume the
responsibility of educating all children, regardless of
racial, ethnic, social, or economic background.
We hope you will find this essay a useful and persua-
sive document and will share our determination to
pursue a radical improvement in the quality of
. American public education.

John Hope Franklin
April 1989
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How many effective schools would you have to see to
be persuaded of the educability of poor children? If
your answer is more than one, then | suspect that you
have reasons of your own for preferring to believe
that basic pupil performance derives from family
background instead of the school's response to family
background.

—Ronald Edmonds, 1979

, Introduction
l

We hold this truth to be self-evident: all black
cluldren are capable of learning and achieving.
Others who have hesitated, equivocated, or denied
this fact have assumed that black children could not
master their schoolwork or have cautioned that blacks
were not “academically oriented.” As a result, they
have perpetuated a myth of intellectual inferiority,
perhaps genetically based. These falsehoods prop up
an inequitable social hierarchy with blacks dispropor-
tionately represented at the bottom, and they absolve
schools of their findamental responsibility to educate
all children, no matter how deprived.

Affimming the intellectual capability of black youth is
a political act, because the promise of equal opportu-,
nity and participatory democracy in the United States
depends on an egalitarian view of human potential.
Issues of black academic ability, social justice, and
commumty empowerment are thus inextricably :

\ linked. Activism on behalf of better public education

- can pmvxde a sense of purpose for black communities
throughout the nation.

And what we must demand is this: that the schools
shift their focus from the supposed deficiencies of the
black child—from the alleged inadequacies of black
family life—to the barriers that stand in the way of
academic success. Since the concept of the “cul-
turally deprived child” emerged in the early 1960s,
far too much attention has been paid to the character-
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What we must

demand is this: that
the schools shift their
JSocus from the sup-
posed deficiencies of
the black child—from
the alleged inadequa-
cles of black family
life—to the barriers
that stand in the way
of academic success.
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istics of black youth, particularly their deviations
from mainstream norms, rather than to the structural
mechanisms through which schools replicate the
divisions of the broader society.! We do not discount
the effects of poverty, racism, and segregation on
individuals. Societal hostility and neglect have taken
a tremendous toll upon our people; many of us have
internalized social pressures as self-doubt or even in
pathological responses, as scholars E. Franklin
Frazier and Kenneth Clark and writers Richard
Wright, Lorraine Hansberry, and James Baldwin have
vividly shown.? Yet scattered examples of effective
schooling for poor and minority children, a few—
often unheralded—intervention models, and countless
instances of individual accomplishments convince us
that the essential problem lies not with the academic
potential of black children but with the unproductive
institutional arrangements, lowered expectations, and
narrow pedagogical processes that characterize the
American educational system.?

The late Ron Edmonds, a leader of the effective
schools movement, wrote in 1979, “Repudiation of
the social science notion that family background is
the principal cause of pupil acquisition of basic
school skills is probably a prerequisite to successful
reform of public schooling for children of the poor.™
We heartily concur. Black families, like all others,
exen a critical influence on the development of their
children’s character, personalities, and general
orientation to life and learning. But the promise of
American education is to take children as it finds
them and educate them. It is the school’s responsibil-
ity to overcome those social barriers that limit aca-
demic progress.

American schooling in general has again become a
topic of hot debate and intense criticism. American
children are lagging behind children of other coun-
tries in academic achievement, at a time when higher
and higher levels of skills are needed for national
economic advancement. In the new, post-industrial,
service and information society, achieving productive
employment, performing contemporary tasks, and
making informed social, economic, and political
decisions depend more than ever on the highest levels
of educational attainment.
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INTRODUCTION

At the same time, schools are being asked to educate
a much broader, more heterogeneous student popula-
tion than ever before. While we acknowledge this
burden on resources and creativity, we also believe
that the conspicuous failure of many urban public
school systems to adapt to the changing nature of
society, coupled with their traditional disregard for
the needs and abilities of those not considered to be in
the mainstream (because of race, gender, or class),
amounts to educational disfranchisement.’

This essay focuses on public schools, not independ-
ent or parochial schools, because the vast majority of
black children attend public institutions and because
it is with regard to public schools that the national
agenda on education is fashioned. To be sure, some
working-class and middle-class black families have
abandoned the public schools. We believe, however,
that most have done so reluctantly, and at great

" financial hardship, aware that they are losing a sense
of community but hoping to find individual atten-
tion and more creative pedagogical approaches in
private schools.

We center our comments on children and adolescents,
particularly those deemed “at risk” or “educauonally
disadvantaged,” because this period in life is educa-
tionally and developmentally crucial for all young-
sters. We do not discuss the problems of higher
education for blacks, the declines in student aid, the
retreat from affirmative action, or the abuse of black T

student athletes. Nor do we discuss the role of black he promise of
colleges, with their special strengths and vulnerabili-  American education is

ties. These are all critical issues for the black com- to take children as it

munity to consider, but they are beyond the purview  finds them and educate

of this essay. them. It is the school’s
responsibility to over-

One major theme this framework does emphasize, come those social
which recent reports have largely ignored, is the barriers that limit
centrality of human relationships in education. academic progress:
Testing and tracking are obvious topics of discussion;
the lack of reinforcing relationships in the learning
experiences of black children is equally at issue.
Neither teaching nor leaming is a purely mechanical
process. Few children are motivated to inquire into
the wonders of the world around them if they are not
aided by a warm and caring relationship with another
human being. Swdies show, for example, that the
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educational mission of the television program Sesame
Street is more effective with middle-class children
than with poor children because it is frequently
interpreted to them by a primary care giver.” In
many—though by no means all—low-income fami-
lies, parents and guardians do not have the time, the

<energy, or the skills to reinforce the informal leaming
opportunities that might take place in the home or in
local facilities.

We applaud the resurgence of concern about the
state of American education in general. Centain
aspects of the current educational reform movement,
however, are troubling and potentially divisive. For
example, higher standards are a laudable goal, but
within the present context supportive structures must
be created, and sufficient funds must be allocated, to
ensure that those who have had difficulties in the past
will be able to meet the new requirements. To sing a
psalm of excellence while failing to attend to the
plight of underachievers is to make a mockery of the
goal of school improvement for all. Likewise, to
blame the idealism of the 1960s for the current
problems in American education while cutting funds
for programs assisting poor and disadvantaged
students—as the Reagan administration did—is to
debase the widespread impulse for social justice
among the American people.® Educational reform
must respond to the concerns of all constituents;
schooling in a democratic society must embrace the
least privileged as well as those who come to the
classroom better prepared.

Edmonds once noted that “schools teach those they
think they must and when they think they needn’t
they don’t.” The black community must demand that
its children receive the proper instruction and neces-
sary resources to fulfill their potential.
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The caste spirit is rampant in the land; it is laying
hold of the public schools and it has the colored
public schools by the throat, North, East, South, and
West. Beware of it, my brothers and dark sisters;
educate your children. Give them the broadest and
highest education possible; train them 1o the limit of
their ability, if you work your fingers to the bone
doing it. . .. Never forget that if we ever compel the
world's respect, it will be by virtue of our heads, and
not our heels.

ted

—W. E. B. Du Bois, 1912

rerr——————— ]

The Historical Context

In 1934, the black educator Horace Mann Bond, later
to be the first black president of Lincoln University
in Pennsylvania and the father of civil rights activist
Julian Bond, published a classic study in black
educational history, The Education of the Negro in
the American Social Order. In this highly acclaimed,
meticulously researched volume, Bond carefully
traces the black community’s efforts to achieve
educational advancement. It is a tale of heroic
accomplishments in the face of persistent discrimina-
tion and denial. As important, though, Bond bril-
liantly reveals the essential tensions in the black
community’s historical relationship to schooling.

On the one hand, black Americans, like whites, have
firmly believed in education’s role “as the most
important factor in elevating the life of a people”—
indeed, Bond believed that schooling should function
to “accelerate social change.” On the other hand,
Bond recognized the school’s inextricable links to the
political and economic structures of society and thus
to the status quo. “Strictly speaking,” he wrote, “the
school has never built a new social order; it has

been the product and interpreter of the existing
system, sustaining and being sustained by the

social complex.”
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Many others, of course, have noted the tension
between hope and frustration in the black experience
with public education—the contrast between blacks'
passionate belief in the democratic principles of equal
rights and opportunities and the reality of prejudice
and discrimination in and out of school. As early as
1819, the valedictorian of an African Free School in
New York remarked:

‘Why should I strive hard and acquire all the constituents
of a man, if the prevailing genius of the land admit me
not as such or but in an inferior degree! Pardon me if I
feel insignificant and weak. ... What are my pros-
pects? To what shall I tum my hand? ShallIbea
mechanic? No one will employ me; white boys won’t
work with me. Shall I be a merchant? No one will
have me in hie office; white clerks won’t assnciate with
me. Drudgery and serviture, then, are my prospective
portion. Can you be surprised at my discouragement?'°

Succeeding generations of black students have
experienced similar conditions and have reiterated
these sentiments tenfold.

The history of the black community’s relationship to
schooling is, we believe, critical to a consideration of
the contemporary scene, because as in other areas the
problems our people face today have often been
foreshadowed in the past. We are interested in
retrieving the essence of historical lessons that
allowed black people to surmount some extraordinary
obstacles, lessons which reveal our strengths and our
frustrations in the ongoing climb, as Dr. King put it,
toward the mountaintop.

The desire to leam to read and to write was keen in
the black communities of antebellum America, both
among the free Negro population in the North and in
the slave culture of the South. Even in the dilapi-
dated log cabins of the slave quarters the desire for
education was nurtured and strengthened as an
integral part of the socialization patterns and kinship
networks of black men and women held in bondage."

For most of the eighteenth century and until the
second decade of the nineteenth century, the educa-
tion of the slave population, while never extensive,
proceeded as a matter of economic necessity. Slaves
wege trained as skilled artisans—carpenters, mechan-
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ics, draftsmen, and so on—in order for the plantation
to run as an economically efficient unit. In addition,
many slave owners taught Bible-reading—stressing,
to be sure, those passages that taught obedience to
one’s master. All this changed, however, when cotton
production soared during the first third of the nine-
teenth century and as slave insurrections and the
abolitionist movement gathered momentum. Be-
tween 1817 and 1835, a wave of repressive legisla-
tion swept the South, prohibiting the assembly of
slaves without the presence of whites and strictly

- enforcing anti-education edicts. One member of the
Virginia House of Delegates commented, “We have
as far as possible closed every avenue by which light:
may enter [the slaves’] minds. If we could extinguish
the capacity to see the light, our work would be
completed; they would then be on a level with the
beasts of the field and we would be safe!” Although
the slaves themselves continued to strive for knowl-
edge, these laws were rigidly enforced. Thus, by the
Civil War, only an estimated five percent of the
South’s four million slaves were literate. 2

In the antebellum North, the life of free blacks was
severely circumscribed by racism and discriminatory
employment practices. (After 1800, it was not
uncommon for European observers to remark that
racial animosity was strongest in those states which
had abolished slavery.) Educational facilities were
generally provided for black children—the African

Free Schools in New York were exemplary—but Ee desire to learn to
typically under segregated conditions, with fewer read and to write was
materials and often hostile white instructors. In keen in the black com-
Providence, Rhode Island, for example, an early munities of antebellum
eighteenth century teacher threatened his black America, both among
students with punishment if they dared to greet him the free Negro popula- -
in public.'? tion in the North and

After the 1820s, northern black communities begana -« tie slave culture of
concerted drive for integrated facilities. Although the South.

some black parents felt that strengthening the segre-
gated schools would heighten achievement (their
children would not be subjected to racial taunts in all-
black institutions, and black teachers might find
employment), most believed that racial coeducation
would begin to break down the barriers of prejudice
and would improve classroom resourges. Yet white
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leaders of the common school movement, such as the
legendary Horace Mann, remained ambivalent to the
idea of integrated education, and most northem cities
and towns were vociferously hostile. The towns-
people of Canaan, New Hampshire, for example,
were so opposed to Noyes Academy when it opened
as an integrated facility in 1835 that they gathered all
of the available oxen, tied ropes around the school,
and, to wild cheering, literally tore the institution off
its foundation. In Canterbury, Connecticut, before the
Civil War, abolitionist Prudence Crandell was jailed
for her attempt to start an integrated boarding school
for girls. “Open this door,” the town's elected
officials cried, “and New England will become the
Liberia of America.” In Boston, a black parent,
Benjamin Roberts, sued the city in 1849 because his
five-year-old daughter, Sarah, had to pass five white
schools on her way to the colored primary school.
The Massachusetts Supreme Court ultimately ruled
against Roberts, upholding the regulatory powers of

-the city’s Primary School Committee and thus

establishing a legal precedent for separate but equal
education.’* (Note, however, that in 1855 the Massa-
chusetts legislature prohibited segregated schools
throughout the state.)

During and immediately after the Civil War, the

black quest for education burst forth. “Free, then,
with a desire for land and a frenzy for schools, the
Negro lurched into a new day,” W. E. B. Du Bois
remarked. Booker T. Washington’s first-hand impres-
sions were equally vivid: “Few people who were not
right in the midst of the scenes can form any exact
idea of the intense desire which the people of my race
showed for an education. . . . it was a whole race
trying to go to school. Few were t00 young, and none
too old, to make the attempt to leam. . .. Day-
school, night-school, Sunday-school, were always
crowded, and often many had to be tumed away for
want of room.”!$

The Reconstruction govemments of the former rebel
states, pushed especially by black delegates to the
constitutional conventions, established free public
school systems in the South. The question of segre-
gated versus multiracial education was génerally
decided in favor of the former. Rather than threaten
the fragile educational systems developing in the late
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1860s and early 1870s, black political leaders tended
to opt for the best educational facilities possible,
however racially populated As Bond astutely
observed:

Those who argued against mixed schools were right in
believing that such a system was impossible for the
South, but they were wrong in believing that the South
could, or would, maintain equal schools for both races.
Those who argued for mixed schools were right in
believing that separate schools meant discrimination
against Negroes, but they were opposed to the logic of
history and the reality of human nature and racial
prejudices.!®
The 50-year period from 1880 to 1930 looms large in
black educational history. During this period, black
- schooling in the South was brought almost to a halt
through underfunding and neglect; the Washington-
Du Bois debate over industrial versus higher educa-
tion reached a fevered pitch; intelligence testing
became a popular tool to reinforce notions of white
genetic intellectual superiority; and pattems of de
facto school segregation in the North became firmly
established. Although this period has been called
the Progressive Era, for the black community the
proliferation of lynchings, the exploitation of share-
crop tenant farmers, the rise of “Jim Crow” racism,
and the widespread acceptance of separate and
unequal education forecast a seemingly endless
descent, characterized by historian Rayford Logan
as “the nadir.”"?

In the South, the 1880s and 1890s saw the rise to
political power of demagogues such as Govemnor
James K. Vardaman in Mississippi and Senator
“Pitchfork” Ben Tillman in South Carolina, who
symbolized an unleashing of perhaps the most viru-
lent forms of racism this nation has experienced.
Although proposals to divide school funds according
to taxes paid by race or to close down completely all
“colored” schools were never enacted into law,
Southern and border states systematically proceeded
to adopt rigid segregation laws, to disfranchise black
voters, and to divert funding for black education to
separate schools for whites. The federal govemnment
acquiesced, and northem newspapers and academi-
cians condemned black efforts for equality during
Reconstruction as graft-ridden folly.!®

Tre HistoricaL Context

: Du Bois and
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Such was the situation in 1900 when Booker T.
Washington and W. E. B. Du Bois argued over the
proper course for black political and social develop-
ment. Itis futile to debate the question of who “won"
this historic confrontation. Black participation in

~ higher education, which Du Bois eloquently sup-
ported, has been an essential component in the
twentieth-century civil rights movement, while the
need to establish an economic foundation through in-
dustrial education and black businesses, which
Washington articulated, is still a central problem for
black communities throughout the nation. Often
overlooked in the commentary on their confrontation
is the fact that both men fervently believed in the
critical role education must play for blacks to over- |
comi e prevailing disciiimiinaiioi of e naiion and
achieve the respect due all people. Du Bois and
Washington, each in his own way, promoted black
schooling during a period when other, stronger forces
sought to curtail black intellectual growth.!$

The other central features of this period, intelligence
testing and segregated schooling in the North, often
went hand in hand. Following World War I and the
first “Great Migration” of blacks to the North, urban
black communities in the 1920s grew and consoli-
dated. Restrictive covenants forced blacks to live in
burgeoning ghettos, and school district boundaries
were drawn to separate black children from their
white counterparts. The new fad of mental testing
accelerated this push for segregation by reinforcing
prejudices and by confusing native intelligence with
disparities in environmental conditions.

Did black children score lower on these tests be-
cause they were genetically inferior or because their

. conditions of life had not prepared them for the kinds

of knowledge being tested? White Americans gener-
ally opted for the former explanation, while black
social scientists—including E. Franklin Frazier,
Charles S. Johnson, Howard H. Long, and Horace
Mann Bond—fervently argued for a cultural interpre-
tation. Unfortunately, it took more than forty years

* for the essential humanity of their views to be even

grudgingly included in the national agenda, and

. remnants of the genetic inferiority argument are still

prevalent today.?®
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From the 1930s, when the disparities between black

and white educational opportunities in the South were

at their widest, to the early 1960s, when the civil

" rights movement blossomed, the central story in black
educational history has been the legal strategy that
culminated in the Brown decision. Because the U.S.
Supreme Court had maintained in Plessy v. Ferguson
in 1896 that separate but equal was the law of the
land, this.strategy had two stages: first, to go after
the inequities at graduate and professional schools,

. highlighting the-fact that separate was not equal; and
second, to attack segregation jtself at the public
school level.?!

A group of lawyers, many associated with the How-
ard University Law School and the NAACP, slowly
but surely built a foundation of legal precedents
establishing that equal education required more than
" "access to a few books—that it also depended on the
quality of in-school associations. Black psycholo-
- gists and other social scientists aided the cause
- through studies showing that segregation was men-
tally oppressive to all. Finally, in 1954, the nine
justices of the Supreme Court, in a unanimous
opinion,. asked, “Does segregation of children in
-public schools solely on the basis of race, even
- though the physical facilities and other ‘tangible’
factors may be equal, deprive the children of the
- minority group of equal educational opportunities?”
Their answer was straightforward: “We believe that
it does. ... We conclude that in the field of public
education the doctrine of ‘separate but equal’ has no
- place.” :The rocky road to the proper education of
black children was centainly not completed with this
decision, and many formidable barriers remained, but
at least de jure segregation was no longer a constitu-
‘tionally approved detour.

‘What lessons should we learn from this historical
recapitulation? One is certainly that black people
have shown a persistent commitment to schooling, as
- -demonstrated by their struggle and sacrifice. Even
under the most trying circumstances black communi-
ties have energetically organized their social re-
sources and political will to improve the education of
their children. Committed student-teacher relation-
ships and the dedication of black educators who

THEe HistoricaL ConTEXT
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strove against the odds created an infrastructure for
black intellectual advancement. Another lesson is
that the concept of education the black community
has implicitly adopted—education for liberation, for
citizenship, for personal and collective power and
advancement—has deep roots. While the contempo-
rary perspective on schooling is narrow and utilitar-
ian, the black perspective has long been rich and
inclusive. This view of education cannot avoid moral
training and social and political commitment. It
includes mastery of basic skills and proficiencies, but
it recognizes, as well, the multiple intelligences that
need to be developed in a truly educated person.

Finally, we must not forget the negative and counter-
productive lessons of our past: “Why try?” the young
schoiar asked in 1819, and many of our children ask
the same haunting question today. “Why try?” is the
other side of the history of the continual struggles
black Americans have faced.?*
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America is moving backward—not forward—in its
efforts to achieve the full participation of minority
citizens in the life and prosperity of the nation. . . .

If we allow these disparities to continue, the United
States inevitably will suffer a compromised quality
of life and a lower standard of living. . . . In brief, we
will find ourselves unable to fulfill the promise of the
American dream.

—Commission on Minority Participation
in Education and American Life, 1988

-Barriers to
Successful Schooling

Despite the social and political accomplishments of
blacks since the Brown decision, formidable barriers
still diminish the education of many black children
and adolescents. These obstacles include lingering
“rumors of inferiority,” as some have called the
psychological dimensions of the problem, as well as
bureaucratic and classroom practices that deny black
children the necessary resources and opportunities to
fulfill their potential.2* This discriminatory treatment
takes many forms. As a task force from Champaign,
Illinois, told the Board of Inquiry for the National
-Coalition of Advocates for Children, the education of
black children is circumscribed by:

. . . their virtual noninvolvement in school activities;
underrepresentation in programs for the gifted and
overrepresentation in special education; disproportionate
discipline referrals, resulting in suspension and expul-
sion; interactions with some staff members who do not
know or exhibit appreciation of values inherent in black
culture; interactions with many staff members who
communicate low expectations for their behavior and
achievement; and the destruction of hopes that comes
from living in a community in which black unemploy-
ment is high and a general feeling exists that adult
opportunities for success are limited.”

Supporting data bear out this damning assessment:

13
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* In 1980, black children were three times more
likely than white children to be placed in classes
for the educable mentally retarded, and only one-
half as likely to be in classes for the gifted and
talented.

In high schools, black students are suspended
about three times more ofien than white students.

Although black students make up slightly more
than 16 percent of the nation’s elementary and
secondary public school enrollments, only
seven to eight percent of public school teachers
are black.

Since 1965, the unemployment rates for black
men and black women have increased in vir-
tually all age categories between 18 and 64
years old.2¢

Nevertheless, some gains have been made: black stu-
dents’ scores on the Scholastic Aptitude Test (SAT)
have increased moderately, and during the 1970s,
black 9- and 13-year-olds showed strong improve-
ments in reading and math scores, particularly in the
southeastern states. On the whole, black high school
completion rates have improved in recent years. If
incremental gains like these can be made, a wholesale
effort could break through the remaining failures. Yet
black college enrollment has declined dramatically
since the mid-1970s (falling from 50 percent of
recent high school graduates in 1977 to 36.5 percent
in 1986), and in some central city schools black
dropout rates are intolerably high, approaching and
sometimes exceeding 50 percent. At the high

school level, black students are greatly overrepre-
sented in vocational tracks and underrepresented in
academic programs.?’

The New World Foundation has characterized current
educational conditions as “a crisis of inequality.”
“School failure for lower income and minority
students,” the report charges, “has reached epidemic
proportions. . . . The taproot of this failure is the
chronic inequality in the school resources allocated to

- poor and declining communities, in the ways that

14

learning is stratified and structured, in the ways that
schools treat diverse needs and potentials.” The
result, this study notes, is “second-class schooling.2*



112
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The barriers to black educational achievement begin
with the economic and social status of the black
population. As is well-known and amply docu-
mented, schools often reinforce social inequalities
rather than overcome them, and the perceived life
chances of low-income students have been shown to
inhibit their scholastic motivation.?? Since vast seg-
ments of the black community in the 1980s suffer
from a pervasive and widening economic depression
characterized by a sharp decline in real income, high

- unemployment rates, a steep increase in the propor-
tion of single-parent families, and a feminization of
poverty, it is hardly surprising that students come to
school with depressed expectations.*

These social phenomena influence pattems of school-
ing and educational attainment in a variety of ways.
They are likely to lead to early parenting, with some
50 percent of teenage mothers failing to graduate
from high school. Teen fathers are 40 percent less

- likely to graduate than their nonparenting peers. In
addition, the likelihood of graduation for both black
males and females is closely linked to their mother’s
level of education.

Children from poor families are three to four times

- more likely to forgo completing high school than
those from more affluent families. (When family
income is statistically controlled, black and white

- dropout rates are remarkably similar; interestingly
enough, poor blacks have a slightly lower dropout
rate than poor whites, 24.6 percent to 27.1 percent,
respectively.)*?

In the context of changes in the U.S. economy, the
dropout problem among black youth is all the more
devastating. In urban centers over the past two Schools often
decades, job losses have been heaviest in fields that . reinforce social
require less than a high school education, and job inequalities rather
growth has been greatest in fields requiring at least than overcome them.
some post-secondary education. Broadly speaking,
cities have been changing from centers of goods
processing and distribution to centers of information
processing and higher-order service administration.
In New York City, for example, jobs requiring lower.
-educational attainments decreased by 492,000 be- .
tween 1970 and 1984, while those requiring higher
educational attainments increased by 239,000. In

15
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Philadelphia, during the same period there were
172,000 fewer jobs for those with less than a high
school education, and 39,000 more for those with
some higher education; in Atlanta, 9,000 lower-level
jobs were lost, while 37,000 higher-level jobs were
opened. Although increases in certain categories of
jobs are occurring nationwide—including secretaries,
bookkeepers, retail sales workers, nurses’ aides,
cooks and chefs, cashiers, and so on—these jobs
typically require at least a high school diploma and
are often far removed from the central city areas
where growing numbers of low-income, poorly
educated minorities reside.?

. Surprisingly, for blacks, unlike whites, each addi-

tional year of schaoling beyend the clemeniary ievel
does not result in commensurate gains in employ-
ability. In fact, in 1982, black men and women who
graduated from high school actually had slightly
higher unemployment rates than those who completed
only one to three years of high school. Only with the
attainment of a college degree does schooling beyond
the elementary years make a substantial difference in
black employment patterns.

The dampened hopes of many black children often
smolder in lingering resentments manifested in drug
and alcohol abuse; passivity, apathy, and noninvolve-
ment in school work; and inappropriate classroom
behaviors. Certainly, discontinuities between school
and community are not unique to the black experi-
ence. The social alienation among American youth in
general, indicated by the extensive use of drugs and
alcohol, to take one example, represents a national
crisis. But the combined effects of these social
conditions place black youth at a particularly severe
disadvantage, and the educational institutions of our
society have failed to respond effectively.’s

One indisputable way in which schools institutional-
ize social inequalities is through the gross stereotyp-
ing of black children. Mistaken notions about low-
income people and their lifestyles form the basis for
low expectations and self-fulfilling prophesies of
failure in school. Research has revealed that teachers
form negative, inaccurate, and inflexible expectations

- based on such attributes as the race and perceived

social class of their pupils. These expectations result
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in different treatment of minority and white students
and affect the minority students’ self-concept, aca-
demic motivation, and level of aspiration as they
conform, over time, more and more closely to what is
expected of them.

Our concem is not with éxpectations per se; as
observant parents and responsible educators well
know, reasonable and logical inferences conceming When teachers

pupil performance can be extremely helpful in perceive a black child
determining learmning goals and setting levels of as a “low achiever”
-instruction. Rather, the issue is the accuracy of and regard this condi-

expectations and especially the ability of educators t0  gon 4¢ permanent and
revise their expectations in light of new information unchangeable, the
on student progress. When teachers perceive ablack pi ic not likely to
child as a “low achiever” and regard this condition as succeed.
permanent and unchangeable, the child is not likely to
succeed. Moreover, as Eleanor Leacock notes in
Teaching and Learning in City Schools, the apathy
and lack of motivation that teachers decry in urban
classrooms “is all too readily ascribed to lack of
interest in leaming derived from home backgrounds.

_ In fact, however, this lack of interest and response
can be seen as children returning to their teachers
exactly what they have been receiving from them.”3¢

Any discussion of low expectations for black and
other minority youth must face the issue of tracking,
i.e., ability grouping. Many teachers, administrators,
and even parents defend tracking on several
grounds—that the academic needs of students are
better served through homogeneous groupings, that
less-capable students do not suffer emotional stress
from competition with their brighter classmates, that
teaching is easier. The research literature, however,
reveals strikingly little evidence supporting any of
these claims. Rather, study after study indicates:

(1) that black and minority students are dispropor-
tionately placed in the lower-ability, non-college-
bound tracks; (2) that the net effect of tracking is to
exaggerate the initial differences among students
rather than to provide the means to better accommo-
date them; and (3) that tracking results in an altered
“opportunity structure” detrimental to those in the
bottom tracks, because the nature and content of their
instruction is systematically different from that of
other students. In this regard, students placed in the
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low tracks have been shown to have less access to
resources (including, in some cases, the school’s best
teachers); less instruction in higher-order thinking
skills, with more emphasis placed on rote training and
workbook lessons; and, overall, less time set aside for
review of homework and other academic activities,
with a greater stress on maters of mindléss procedure
and strict discipline.?

The inflexibility of track placements, like the rigidity
of teacher expectations, represents a problem of
paramount proportions. Black and other low-income
students are often imprisoned in the bottom tracks,
shunted away from mainstream classroom instruction.
In fact, this is one of the major reasons that many
black students fall further and further behind their
peers academically as ey advance through the )
grades. Even most proponents of tracking agree that
students should be able to move up the academic
hierarchy as their abilities dictate. Yet, most fre-
quently, black students are dropped into low-ability
groups, sometimes at a very early age, with little
possibility of movement upward. James Rosenbaum,
in Making Inequality, likens inflexible tracking to a
sports toumament: “When you win, you win only the
right to go on to the next round; when you lose, you
lose forever.”3

Along with tracking, standardized testing has been
one of the most controversial educational topics of
the past quarter century. Opponents charge, among
other things, that the tests discriminate against
minorities, while proponents support their use for
credentialing, track assignments, and other purposes.
Spurred by the excellence movement, state legisla-
tures over the past few years have increasingly
mandated testing for promotions and as a measure
to determine public accountability. The debate con-
tinues unabated. In many ways we agree with the
assessment offered in a report by the New World
Foundation: :

Testing itself is not the core issue. The issues are
whether the test used is valid for what it purports to
measure; whether the test assesses performance or
dictates performance; whether the results are used to
carrect institutional deficiencies or to stratify stdents.
By these criteria, we have ample reason to challenge the
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extraordinary legitimacy now vested in standardized
testing and competitive test scores.®

Thoughtful critics of standardized testing have raised
a number of concerns in addition to the issue of
cultural bias, including: (1) that many tests classify
students according to statistical procedures based on a
bell-shaped curve, thus providing a rank order but not
necessarily indicating the level of mastery that has
been achieved; (2) that there is more to schooling and
learning than simply how well students perform on
time-restricted, multiple-choice tests and that a wide
range of abilities and proficiencies are not tapped by
these measures; (3) that the tests are typically used
not as diagnostic tools for effective teaching and
remediation but as punitive measures for labeling,
tracking, promotion, and so on; and (4) that over-
emphasis upon standardized testing subverts true edu-
cation, undermining the curriculum and eroding the
quality of teaching.®

Overall, then, serious questions must be raised about
the validity of standardized testing and its effects not
only upon black and minority children but upon
quality education for all. We advocate the develop-
ment and sensitive use of a variety of methods for
assessing both school and student performance.
Standardized tests do have their place, particularly as
research tools in comparative assessments of groups
of students across classrooms-and school districts and
as criteria for public accountability (under strict
guidelines for interpretation). But, we believe, to
assess individual performance in order to decide on a
student’s academic program, a variety of measures
must be employed. Contrary to the long-standing
view that intelligence is a unitary phenomenon
measurable by a single test, we believe—and recent
research confirms—that all people are blessed with
multiple intelligences, which can be tapped through a
variety of teaching methods. Only as schools expand
their vision of individual capacities and abilities will
education become truly inclusive.*!

Expanded concepts of intelligence go hand in hand
with a broader view of the curriculum and an in-
creased minority presence within the teaching force.
Lip-service is often paid to the goal of multicultural
education, yet it is frequently neglected as an across-
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the-board curricular concem; when implemented, it is
often isolated as an ethnic event or adventure. We do
not argue for “relevance” as a reduction in curricular
standards, as some opponents have charged; nor is
our goal the inclusion of rap music in auditorium
performances (although, as a means of teaching
poetry and creative expression, “rap” and other black
art forms might indeed be employed). We do believe
that our schools must reflect and creatively utilize the
pluralistic nature of our society to enhance the
educational endeavor.*?

Rather than increasing their presence in the schools,
black teachers are becoming an endangered species,
dropping to as little as five percent of the teaching
force at a time when black student enrollments are in-
creasing, Many ieasuns have been given for the
declining number of black instructors, ranging from
the increased use of standardized examinations of
teachers to expanded opportunities for blacks and
other minorities, especially women, in other profes-
sions. Surely a mix of these factors is involved.
Current efforts to transform teaching from an
occupation into a respected profession can play a
critical role in rectifying this problem. Career ladders
that freed teachers from performing the same tasks
year afier year might attract and retain ambitious,
talented blacks as well as whites to the profession.
Likewise, recruitment programs and other incentives
can be improved. Our point is twofold: first, the
reform of the teaching profession is a potentially
important component in enhancing the achievement
of black youth; and, second, increasing the number of
black educators must be a central aspect of this
reform drive. :

Teachers can spark a spirit of inquiry in students only
when they themselves feel a spirit of inquiry and :
development. Yet the burgeoning literature on
teacher burnout vividly depicts the isolation, redun-
dancy, and stress in many teachers’ lives. Schools
need to provide collaborative environments that
support the intellectual development of teachers as
well as students. They need to encourage creativity
and risk-taking, challenging teachers to broaden their
pedagogical repertoires and students to become
academically engaged. Both black teachers and black
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students are alienated from the schools when the
structure and the content of education is trivialized.**

Finally, one critical barrier to school success is the
lack of early childhood education programs.
Research findings consistently and unequivocally
indicate that the Head Start and Chapter 1 (formerly
Title 1) entitlement programs not only benefit low-
income children but are a sound social investment as Ife od Siart and
well. For every dollar paid for Head Start, it has been Tidle 1 entitlement
estimated that we save seven dollars in related social ot only
service costs, and an investment of $600 for a child grogmn;; n incom
for one year of Chapter-1 services can save $4,000in - ;?Ifiﬁ‘ :u""w €
costs for repeating a grade. Yet neither program has ¢ um'f" w‘:;e a ¢
ever adequately served all who are eligible. Head Sound soc vest-
Start, the most successful of the 1960s initiatives, ment as well.
reaches only 16 to 18 percent of the 2.5 million
eligible children.

When the Reagan administration reorganized Chap-
ter 1 in 1981, the program was severely watered
down. In 1985, only about 54 percent of the children
eligible for Chapter 1 received the compensatory
services to which they were entided, down from 75
percent in 1980, and funding decreased by approxi-
mately 29 percent between 1979 and 1985. Mandates
for parental participation were callously and arbitrar-
ily weakened; several states were allowed to elimi-
nate certain academic and preschool components;
and, according to Children’s Defense Fund estimates,
approximately 900,000 potential recipients lost
services. Failure to support these programs repre-
sents a criminally negligent social policy.*

The effects of poverty, unemployment, racism,
funding cutbacks, and the general conditions of life in
poor communities seep into the schools in myriad
ways. While we do not expect schools in and of
themselves to solve the social woes of American
society, neither will we tolerate their continued
compliance in deflating the aspirations of black
youth. The 1966 Coleman Report has been justly
criticized, but one point raised by that study is
appropriate in this regard: “equality of educational
opportunity through schools must imply a strong

_ effect of schools that is independent of the child’s
immediate social environment, and that strong
independent effect is not present in American
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schools.™** Until educationa! institutions accomplish
this paramount task of overcoming social obstacles
rather than recreating and reinforcing them, equality
of educational opportunity for black children will
elude us.
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- The search should be for “good enough” schools—
not meant to imply minimal standards of talent and
competence, but rather to suggest a view that wel-
comes change and anticipates imperfection. . .. I1am
not arguing for lower standards or reduced quality. 1
am urging a definition of good schools that sees them
as whole, changing, and imperfect. It is in articulat-
ing and confronting each of these dimensions that one
moves closer and closer to the institutional supports
of good education.

—Sara Lawrence Lightfoot, 1983

Improving Schools
for Black Children

By the late 1960s and early 1970s, the public
policy debate over the education of black children,
particularly in urban areas, took on a decidedly
pessimistic tone. Bureaucratic maneuvering thwarted
community control activists, while the ideals of the
1960s’ social programs were submerged by a wave of
academic studies questioning the gains that had been
won. The early evaluations of Head Start, Title 1,
and other compensatory education programs did not
demonstrate the quick spurts in IQ scores that many
had hoped for—though neither problems in imple-
mentation and funding nor the narrow conceptions of
achievement that marred some early efforts were
prominently examined. The failure to create an
immediate “educational renaissance” was hastily
explained through resurrected notions of black
genetic inferiority. Moreover, popular interpretations
of two influential research reports, John Coleman'’s
Equality of Educational Opportunity (1966) and
Christopher Jencks’ Inequality (1972), fostered a
public sentiment summed up in the catch-phrase
“Schools don’t work.” To the extent that these
studies and others stressed family background as the
determining factor in children’s school achievements,

"~ 23
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[l
their results were gener.lly taken to mean that the
poor showing in school among black and minority
youth had little to do with the schools themselves.
For people who were predisposed to a view of black
cultural and academic inferiority, it was easy to
interpret the message: It's not the schools' fault, it’s
the kids'! Schools were off the hook.*6

In response to this gloomy climate of opinion regard-

-ing the education of black children, Ron Edmonds

and others launched the effective schools movement.
They sought to promote the social equity concems of
black and low-income children by demonstrating the
existence and determining the characteristics of
effective urban schools.

Subsequent reseaivh has identified five central
characteristics of schools that successfully educate
students: (1) strong administrative leadership,
especially a principal and a core group of teachers
who serve to bring together a consensus around
school goals and purposes; (2) a positive climate of
expectations that embraces all children; (3) an orderly
and disciplined schoo! atmosphere conducive to the
academic tasks at hand; (4) a clear focus on pupils’
acquisition of skills and knowledge as the fundamen-
tal school objective; and (5) frequent monitoring and
assessment of pupil performance.*?

The effective schools literature of the last 10to 15
years has also influenced other conceptions of school
improvement. Mastery learning programs are an
example of a recent initiative that considers the vast
majority of students educable and fosters the view
that it is the schoo!’s responsibility to serve all
comers. These programs are grounded in the belief
that 80 to 90 percent of all children can leam material
if it follows a clear, logical sequence, if the students
receive systematic rewards and reinforcement, and if
the teaching strategies are designed to match the
context. Black and poor children can leam, this set of
studies indicate, when schools and society agree to
ensure that they do so.4¢

The research literature on school improvement has
also been deepened and enriched in recent years by
analyses of the School Development Program initi-
ated at the Yale Child Study Center by James Comer.
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Working with the New Haven Public Schools, Comer
and his colleagues have focused on enhancing the -
social context for teaching and leaming school by
school, particularly by improving relationships
among staff, students, and parents.*

Comer notes that the social distance between schools
and the communities they serve has changed signifi-
cantly over the past generation. We can no longer
assume that parents and teachers share values, and in
any case, children are exposed to a great range of
information and conflicting views by television,
videos, radio, and other sources as they attempt to
make sense of their world. But Comer does not view
the past nostalgically. He recognizes that schooling
must change with the times. It is not enough to raise
standards arbitrarily; we must also construct new
pattems of interactions so that the powerful social
networks that nurture and develop the child in the
home and community are less alienated from the
culture of the school. Too often, black parents are
called upon by the school only for disciplinary
troubles, or when their child has an academic prob-
lem. The process of building supportive relationships
for black children, of creating a true leaming commu-
nity that respects diversity of cultures, languages,
and learning styles just as it nurtures the life of the
mind, naturally includes parents in substantive
educational matters.

For although the society has grown increasingly
complex, young children are no more innately
intelligent or socially developed than they ever have
been. They still need consistent relationships with
supportive adults to help them mediate their experi-
ences and thus to learn how to understand and to
control the world around them. As Comer explains:

It is the attachment and identification with a meaningful
adult that motivates or reinforces a child’s desire to turn
the nonsense sounds and syllables we call the alphabet,
to letters, words, and sentences (and accomplish many
other school tasks) before they have obvious meaning
and benefit. But once done, such achievement is
inherently rewarding. This gives a school setting greater
value and, in tumn, increases the likelihood of student
acceptance of the attitudes, expectations, and ways of
the school. Thus, the ability of the staff to permit and

.Iames Comer and his
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promote attachment and identification with them is

critical to learning.*
Yet, for a variety of reasons such supportive relation-
ships between care givers and children frequently do
not develop; instead, conflicts develop based upon
class, race, income, or culture, and the skills and
abilities that many children leamn as useful outside of
school do not help them achieve academic success.
Mounting accusations and aggression then start to
spiral out of control; children begin to respond to this
negatively charged situation by acting out their
rejection of the norms and values of the school, by
losing confidence, or by inwardly withdrawing from a
confrontation they sense they cannot win. Teachers
and staff, in tumn, see their attitudes and expectations
confimed and justified. As Eleanor Leacock notes:

Deviations themselves are pattemed, and supposedly .
deviant roles, such as not leamning, can become wide-
spread, institutionalized, and as intrinsic to the social
structure as supposedly dominant norms. Most non-
conforming behavior does not follow from a lack of
ability to adjust, but is built into the system as integrally
as “acceptable” behavior.’! i

Within this framework, the model of school interven-
tion offered by the School Development Program has
several key components. One is the creation of a
“no-fault atmosphere,” in which blaming and finger-
pointing take a back seat to open discussions among
administrators, staff, and parents around school and
student needs. No single group is assumed to be at
fault, and no single initiative, taken by itself, is seen
as making a difference. The focus is on creating an
interactive social and academic climate that makes
the school a desirable place to be, to work, and to
learn. The intervention program recognizes that just
as teaching and leaming are not mechanical proc-
esses, relationships supporting cooperation, nur-
turance, development, and achievement cannot be
mandated. Thus, collaborative teams for governance,
management, and mental health are created to ener-
gize the entire school. These teams, which include
administrative leaders, teachers, parents, and special-
ists in child and adolescent development, work to
create networks of communication in order to over-
come the departmentalization and hierarchical
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fragmentation that turn schools into impersonal
bureaucracies.

Parent participation is an essential element in this -
intervention, although it is difficult to achieve.
Distrust often runs high between families and the
schools that serve low-income and minority children,

" with charges and countercharges sending a mixed
message to our youth: school is hope; school is the
enemy. Yet the New Haven experience has demon-
strated that when parents participate in the schools in
meaningful, well-conceived, and structured ways,
they come to identify with the school’s academic
concems. Parents checking homework, working as
classroom assistants, volunteering as coordinators of
after-school activities, and participating as members
of the govemance and management teams give black
students immediately recognizable adult models.
Teachers and parents are seen as being in alliance,
working for and believing in common intellectual
and social goals. Parents also begin to develop a
sense of ownership of the school and feelings of
responsibility for academic success. Educational
aspirations expand and begin to spread from students
to their families as parents decide to reinvest in their
own educations.

Both the effective schools literature and the school
development intervention model have shown that
there are no quick-fix solutions or Band-Aid remedies
- which can be applied across the board. Consensus on
educational purposes, a commitment to common
goals, and a climate of expectations cannot be im-
posed on schools from without. Rather, they must
come from the collaboration of active participants in
the educational process. Thus, a common theme of
these and other reform efforts has been reform at the
building level—that is, within individual schools.

One promising trend in this regard has been the
development of the role of the teacher as researcher,
in which classroom instructors systematically attempt
to close the cultural gaps separating school from com-
munity—investigating, for example, the ways in

. which differences between speaking styles in the

" local black community and styles used in classroom

discussion might be bridged. Studies since the 1960s
have revealed that black English possesses a gram-

There; are no “quick-

Jfix”’ solutions or

“Band-Aid” remedies

which can be applied
across the board.

27



Visions OF A BetTer Way

Il‘te black community
must not wait for the
educational millen-
nium. It must make
conscious efforts to
achieve change
through the empower-
ment of parents,

teachers, and students.

28

125

mar, a system of deep cultural meanings, and a
linguistic integrity on a par with that of standard
English. Unfortunately, educators had not until
recently found a way to bridge the gap between
these two language forms in the classroom. Over
the last few years, however, researchers such as
Shiriey Brice Heath have urged parents and teachers
to work more closely together to clarify the perplex-
ing discontinuities and thds improve their students’
school performance.

The results have been instructive. Teachers have
been energized by their new and challenging role and
have experimented with different types of question-
asking and prereading activities, building upon and
expanding the language competencies their students
bring 10 school. Faicnis are seon a3 having valuable
information that can make a difference in their
children’s leaming. And black children perceive a

. greater continuity between home and school: their

observations and answers no longer constantly
corrected before they can complete an idea, they do
not feel disparaged. They leam to identify the
contexts in which different styles are appropriate,
and they improve the language skills necessary for
school success.?

Again, we are not naive about the complex processes
that successfully improve schools. Surmounting the
institutionalized pattemns of beliefs and behaviors that
have, on the whole, thwarted the education of black
youth requires a collaborative, evolutionary perspec-
tive. As Sara Lawrence Lightfoot notes in her book,
The Good High School, “institutional invigoration
and restoration is a slow, cumbersome process. . . .
there are jagged stages of institutional development
.. .. [and a] staged quality of goodness.”

The black community must not wait for the educa-
tional millennium. It must make conscious efforts to
achieve change through the empowerment of parents,
teachers, and students. And, as Edmonds stated with
regard to the effective schools drive, “if you generally
seck the means to educational equity for all our
people, you must encourage parents’ attention to
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politics as the greatest instrument of institutional
reform extant.”** Comer agrees:

Black community organizations—church, fratemal,
social and others—must find a way to set expectations
and support the development of our children at home
and at school. That is precisely what happened when we
were largely located in the small towns and rural areas
of the South, and in segregated schools. Much has been
gained through racial integration in all institutions. And

“while many White teachers are supportive, the broad-
based Black community support for achievement inside
and outside schools has been lost and must be restored
in some systematic way. ... As a community we can’t
abandon the public schools or support public policy that
allows the society to do so.*

Thus, we call for collective action to improve school-
ing for black children. Neither cynicism, nor despair,
nor undue optimism is appropriate; all of these are
comfortable indulgences that militate against con-
structive educational change. We do not deny that
schools embody the bad as well as the good of
society. But we will no longer accept that appraisal
as an excuse for failure. We must all search for the
common ground on which to build an academic
foundation for this generation of black youngsters.

Schools embody the
bad as well as the good
of society. But we will
no longer acceps that
appraisal as an excuse
Jor failure.
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The citizens of tomorrow must be equipped as best we
know how to equip them, with the techniques which
will soften, if not entirely alleviate, the shock of our
continuous transition.

—Horace Mann Bond, 1933

Conclusions and
Recommendations

We began this appraisal of the black educational
experience by asserting the capacity of black children
to master their schoolwork and by calling upon the
biack community t0 mobiiize its considerabie social
_and political resources to achieve equal educational
opportunity for all. In fact, it is our belief in the
academic and human potential of black youth that
makes the current levels of underachievement intoler-
able. Our basic goal must be to raise the perceived
ceiling on black talent. :

Another, equally important purpose of this defense of
black intellectual capacity is to combat the rampant
“caste spirit” that W. E. B. Du Bois referred to in
1912 and which still today circumscribes black life.
‘The undereducation of black children does not exist

- in a void; the school is not an isolated social institu-
tion. The crisis in education is also a crisis in demo-
cratic citizenship. We have already discussed both
the transformations taking place in the American
economy and the proposals for school reform that
promote a narrow view of “excellence” devoid of
social justice concems for black youth and their
families. If these distorted reforms are implemented
without input from the black community, it is clearly
in danger of being locked out of the new economic
arrangements that will structure U.S. society well
into the 21st century. We must respond forcefully

to the myopic perceptions that perpetuate the black
underclass.
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Our recommendations for progressive educational
reform fall into three categories:

* recognizing the centrality of human relation-
ships;

* eliminating barriers to effective teaching and
learning; .

« mobilizing physical and political resources.

Recognizing the Centrality of
Human Relationships

Black parents must become actively involved in the
educational process, and schools must welcome their
participation.

Schools have primary responsibility for the education
of our children, but that does not absolve us of our
own obligation to ensure that the schools are work-
ing. We cannot allow educators to blame black
children and their families for the underachievement
and apathy so prevalent in many urban school sys-
tems. Reaching consensus around academic goals
and purposes must be seen as the starting point in
developing positive relationships among all of the
central actors in the educational scene—teachers,
students, administrators, and parents. The black
community must also get involved in this process
through political activism at the grassroots level.
Only a united front can become an effective agent for
educational achievement by black youth.

Schools must become less impersonal.

It is extraordinarily difficult for children to become
engaged in their lessons, or for teachers to establish
productive relationships with their students, in school
buildings that resemble large factories. Yet, when
Roxbury High School in Boston was about to be

" closed down in the early 1980s, for example, black

students’ worries about being “lost,” “unnoticed,” and
“overlooked” in their new school were cavalierly
dismissed by central office authorities. But such
concems are very real for all adolescents, particularly
those whose race has been treated as invisible and
who throughout their lives have experienced large
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doses of neglect and indifference. The succésses of
the Schoo! Development Program in New Haven, on
the other hand, along with certain alternative efforts
such as the Central Park East School in New York,
indicate that a sense of identification and connection
can make a substantial difference in black children’s
intellectual development.**

The advantages of large schools with a great variety
of programs, curricular offerings, laboratories, and
technical resources must be balanced against human
needs for connection and identification. The house
system of organization, already in place in many
suburban schools, might be replicated in urban areas
so that students not only have a homeroom but also a
relatively small network of students and staff with
whom ilicy Cai Coniedi 10 guidance, Suppoit, and
friendship. Parents as well as children are more
likely to become involved when the school structures
are more easily negotiable and less alienating.
School spirit should not be confined to those who
engage in sports or other extracurricular activities; it
should enliven the day-to-day academic affairs of the
institution as well.

Schools must establish closer ties with other social
services.

We are advocating not that schools provide a full
range of social services for black and low-income
students but rather that our educational institutions
provide a liaison to social services for parents and
children requiring help. Schools are the only institu-
tions in our society in which the acquisition and
transmission of skills and knowledge are the primary
focus, and we do not want to change this essential
mission. But schools are necessarily a focal point
for a variety of family problems that undermine
this mission.
School-to-work transition programs and school-based
health clinics—a topic vigorously debated of late—
represent an expanded view of the educational
endeavor. Schools must also become knowledgeable
- of and connected to the communities of the children
they serve. A coordinator of social services might be
established in the schools to institutionalize this
liaison role. The coordinator could direct individuals

Schoolt complain
that too much beyond
education is expected
of them; one way to
relieve that burden is
Jor schools to direct
parents to sources of
help.
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and families to relevant services at the state, local,
and community levels. (In addition to public agen-
cies, nearby churches and other black civic organiza-
tions can play an important and well-managed
helping role within the black community, providing
such services as tutoring, literacy training, housing,
and day care.) Beyond academic counseling and
guidance—which themselves need repair and in-
creased emphasis—schools can enhance their educa-
tional role by facilitating access to the social services
needed by students and their families. Schools
complain that too much beyond education is expected
of them; one way to relieve that burden is systemati-
cally to direct parents to sources of help.¢

Eliminating Barriers to
Effective Teaching and Learning

Schools must recruit more black teachers.

Low numbers of black teachers constitute a funda-
mental barrier to enhanced achievement by black
students.” All teachers can serve as role models and
can develop classroom environments conducive to
learning, but what is the “hidden curriculum,” what
lessons in citizenship and in social relationships do
our children learn, when they notice, as they inevita-
bly do, the absence of people like themselves in
positions of authority in their schools? Until more
children look into the eyes of teachers and see them-
selves reflected—and until more teachers look into
the eyes of children and see themselves reflected—
many of those children will feel excluded from the
educational enterprise. All educators must be able to
perform the basic human act of acceptance and
understanding, but undoubtedly it will be easier to
achieve when the teachers’ lounge is as multicultural
as the curriculum and the classroom.
Both within the black community and in American
society as a whole, teaching has lost the high status it
formerly held. Among blacks, the teaching profes-
sion once meant not only secure employment but also
an avenue for sharing intellectual attainments and
expressing social commitments through “service to
the race.” The widespread devaluation of teaching
has made education a much less attractive career for
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black college graduates, who historically had been
drawn to this occupation.

We believe that teaching can still fulfill the impulse
toward service and community commitment, but to
attract more black educators to the schools, certain
reforms are necessary. Salaries must be raised and
opportunities for professional growth and develop-
ment should be made available. Incentives for
teaching in inner-city schools might halt the exodus
of teachers from these schools and highlight social
concem for the improvement of urban education.
Internships for high school students can provide
opportunities for talented black youth to get first-
hand experience in the classroom while simultane-
ously providing community service through tutoring
and helping their peers with schoolwork.- Teaching
should not be a fall-back position; it should be a
positive option that is attractive because it meshes
with certain intellectual and social abilities, because
it offers the opportunity to work with youth, and
because it holds the possibility of personal growth
and advancement. -

Develop sensitive and precise testing procedures for
the diagnosis of student abilities and needs.

Schools must expand the ways they monitor a pupil’s

progress. Student performance on time-restricted,
multiple-choice, standardized tests does not show
innate aptitude, nor does it indicate whether the test-
taker is capable of writing an essay or crafting a
_poem. Indeed, testing becomes a dangerous instru-
ment of social oppression when test results are seen

as revealing native abilities uninfluenced by environ-

mental conditions. Furthermore, overreliance on
standardized testing distorts the educational process,
determining what is taught in the curriculum rather

than assessing student acquisition of an independently

determined knowledge base.

We do believe that testing can improve education
when used as one of several methods of student

appraisal. The effective-schools literature has identi-

fied the frequent assessment of pupil progress as a
key factor in improving instruction. Thus, although
we remain concemed about cultural bias and the

distorting influence of overtesting, we do not call for
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Studem performance
on time-restricted,
multiple-choice, stan-
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giving up on the
problem of human
_variability in learning.
It is a retreat rather
than a strategy.”
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the abandonment of standardized testing in the
schools. Rather, we believe tests must become more
sophisticated and sensitive tools for measurement and
diagnosis, which will ultimately help our children
progress through their course work.

Rigid systems of tracking and ability grouping should
be abandoned.

As noted educator John Goodlad has observed, “The
decision to track is essentially one of giving up on the
problem of human variability in leaming. Itisa
retreat rather than a strategy. The difference in
teachers’ expectations for high track as contrasted
with low track classes . . . is evidence enough of
capitulating rather than addressing the admitted
complexities of the problem.”®* Moreover, because
research findings consistently indicate that inflexible

* track placements and rigid ability grouping segregate,

stigmatize, and deny those in the bottom tracks the
same access to quality education those in the upper
tracks receive, we believe that these practices should
be ended. It is well known that black and other low-
income minority students are overrepresented in the
lower-ability tracks in our nation’s school systems,
yet it is frequently overlooked that the differences in
the kind of instruction across tracks makes it increas-
ingly difficult for these students ever to climb up the
academic hierarchy. In this way, low expectations
and mindless bureaucracy crush the potential of
thousands of black youth each year and limit their
future opportunities. Staff development programs in
multicultural education are an example of a readily
available avenue that must be seized upon to address -
issues of diversity within regular classroom settings.

The curriculum must be expanded to reflect the lives
and interests of black and other minority children.

Why must we continually fight for the validity of the
black experience as a subject of schooling? It takes
nothing away from Shakespeare or Emily Dickinson
to include the dramas of August Wilson and the
poetry of Langston Hughes as an integral part of the
school curriculum. All children need to see people
like themselves express the timeless concemns of
humankind and to be symbolically represented in the
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classroom as worthy of discourse. “I, too, sing
America,” Hughes once wrote. A multicultural
curriculum is an imperative for a multicultural
society; all children will benefit from leaming the
extraordinary richness of their heterogeneous culture.

All black children must have the opportunity for a
quality education.

The goal of the struggle to end segregation has been
equal opportunity for quality education for blacks.
But although economically successful black parents
today can send their children to good desegregated
schools, public or private, poor black children still do
not have such options. They remain, 34 years after
Brown, racially isolated, largely segregated, and
subjected to inferior schooling. Consequently, we
must fight for a decent education for black children
wherever they are, whether in desegregated, inte-
grated, or all-black schools.

Mobilizing Physical and
Political Resources

Fund Head Start and Chapter 1.

The Children’s Defense Fund's FY-*89 "Preventative
Investment Agenda” notes that in order for Head
Start to reach just half of the eligible three-to five-
year-old poor children in America, it will have to
receive some $400 million in each of the next five
years. For Chapter 1 to be extended to all those
entitled to receive its services, its funding will have to
be increased by $500 million over this same period.
While these dollar figures might seem mind-bog-
gling, it is instructive to realize that every year $12.4
billion in revenue is lost because capital gains on in-
herited corporate stock are not taxed.*® Moreover,
these demonstrably successful programs actually save
the country money in the long run.

Effective education must lead to effective participa-
tion in the economy.

As long as substantial numbers of black youth come
to the realistic conclusion, based upon the widespread
unemployment around them, that schooling will not

It takes nothing away
Jrom Shakespeare or
Emily Dickinson to
include the dramas of
August Wilson and the
Dpoetry of Langston
Hughes as an integral
part of the school
curriculum.
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ment opportunities will
demonstrate to black
children that they have
a place in our soclety
and that persistence in
school is worthwhile.
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" pay off in decent job opportunities, their motivation

will suffer. Pervasive unemployment undermines
those positive messages that do link education, suc-
cess, and jobs. Moreover, the structural isolation of
low-income communities prevents many of our youth
from seeing the nature of the jobs performed by their
parents and other adult figures. Black children, like
all others, can quickly perceive when the rules of the
game are stacked against them; when rhetoric fails to
jibe with reality. Meaningful employment opportuni-
ties, we are convinced, will demonstrate to black
children that they have a place in our society and that
persistence in school is worthwhile.

Furthermore, survey data that reveal extremely low
levels of literacy among black seventeen-year-olds
and young adults portend a national tragedy.® The
productive capacity of the U.S. work force is dimin-
ished when large segments of the population do not
receive the necessary training to contribute to the
well-being of society. The prosperity of the nation
depends upon the effective development of human
resources even more than on technological
improvements.

All segments of the black community must assume a
greater responsibility for the education of black
youth.

We call upon all black people to apply their skills and
abilities aggressively on behalf of our youth. In the
past, because of residential segregation and other
factors, black Americans from a range of socioeco-
nomic levels interacted daily. In recent years, the
black population has itself become polarized. Under-
standably, many middle- and upper-income blacks
have left the inner cities, the public schools, and thus
the black communities to which they had belonged.

Middle-class black adults are still needed as positive
role models for less fortunate black youth. These
adults can work to strengthen community programs
that identify and foster black talent. Black historical
societies and creative arts groups can expand their

- outreach efforts; churches might use extra space for
supervised tutoring activities; parents might take an
extra child or two to the circus or to see a parade. No
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one in the black community can afford to stand on
the sidelines.

The improvement of public education must be the
principal objective of the black community in the next
decade.

We can meet the challenge of ensuring a world-class
education for our children only through political

activism. All segments of the black community m can meet the
must demand that schools have the staff, policies, challenge of ensuring
and resources necessary to their tasks. Quality a world-class education
education, as described in this essay, can and must be  JOr 0ur children only

a political issue cutting across race and class and through political
reverberating from neighborhoods to state capitals to ~ 3cHvism-

the White House.
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FOREWORD

Center for Political Studies first convened in
1985. The purpose of the task force, a biparti-
san group of nationally prominent economic policy
experts, is to influence public debate on economic
- issues that affect black Americans. During the past
two years, members of the group have conducted
and reviewed research commissioned by the Joint
Center on international trade, immigration, employ-
ment and training, industrial change, and health care.
This document is the culmination of their research

T he Economic Policy Task Force of the Joint

The document is especially relevant today as we
move toward a new presidential administration. The
U.S. economy is undergoing a number of transforma-
tions—escalating budget and trade deficits, shifts
from the goods-producing to the service-producing
sector, restructuring of the federal tax system. Thus,
it is an opportune time to focus on the needs of blacks
and others who have made little economic progress

" over the past decade.

In this document, Dr. Margaret Simms, deputy
director of research at the Center, and the other task
force members evaluate the effects of changing eco-
nomic trends and offer recommendations to policy
makers to better address the needs of blacks.

The following JCPS staff members helped prepare
this statement for publication. Dr. Simms coordi-
nated the project under the supervision of Dr. Milton
D. Morris, director of research. Frank Dexter Brown,
associate director of communications, supervised the
editing and production; Jane Lewin, Susan Kalish,
and Constance B. Toliver edited the document; Ms.
Toliver and Robert C. Oram formatted the book;
Marc De Francis proofread and Nedra Mahone
assisted in collecting the data. We also wish to thank
James Carr, senior tax analyst with the Senate Budget
Committee, for technical advice.

Eddie N. Williams
President
Joint Center for Political Studies
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EXECUTIVE SUMMARY

nomic Policy Task Force evaluate the effects of
_ ¥ changing economic trends on black Americans

and offer recommendations to better address the
needs of blacks and the nation as a whole.

| n this document, the members of the JCPS Eco-

The members of the task force have concluded
that many of the economic transformations of the past
decade have had adverse effects on blacks, particu--
larly on low-skilled workers. The black unemploy-
ment rate, which has remained at least double the
white rate since the end of World War II, has been

.increasing over the past decade despite economic
expansion.

The goods-producing sector was once an abun-
dant source of high-wage jobs for workers with
modest levels of education. That sector is rapidly
declining. Yet, because of their low levels of skills
and education the workers displaced from these jobs
are unable to compete for jobs in the fast-growing
technological and service-producing sectors, many of
which are projected to have shortages of labor in the
near future.

The members of the task force also point to the
rising number of women and youths in the labor
market, the influx of low-skilled immigrants, the
current U.S. trade deficit, and the decreased federal
emphasis on affirmative action and on education and
training programs as further reasons why the median
income of black families has stagnated over the past
decade, and why, relative to white families, their
median income has actually fallen.

The task force believes it is crucial for black low-
skilled workers to receive education and training so
they can compete for jobs in the growing employment
sectors, not only to improve their own economic
well-being but also to enable the economy to operate
at its full potential.
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.
The task force's key policy recommendations can [

be summarized as follows:

» Macroeconomic policy must be designed to
increase the average rate of economic growth,
since it is only in times of rapid growth that
blacks have made major gains in employment
and relative income.

« The federal government must retumn to vigorous
enforcement of affirmative action policies and
should assist the transfer of displaced workers
into expanding industries.

« The weakening of the nation’s global competi-
tiveness must be remedied, not by broad protec- .
tionist measures, which tend to hurt low-income
consumers and save few U.S. jobs, but by
restructuring America’s industries and retraining
its workers.

» Federal policies should be developed to alleviate
the negative economic impact on native-bom
low-skilled workers created by the influx of low-
skilled immigrants over the past decade. -

« Existing employment and training programs must
be strengthened to meet the needs of the most -
disadvantaged.

« A national health insurance/access program is
needed to improve worker productivity.

As the nation moves toward a new presidential

administration, one that could take us most of the way
to the year 2000, the task force is convinced that it
will be critical for policies to address the needs of
black Americans, and that what is at stake is not just
the future of blacks, but the future of all Americans.

\\

v

IS
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1. ECONOMIC POLICY: PAST,
PRESENT, AND FUTURE

Overview

United States in general, and black Americans in

particular, to consider new economic policy
directions. Despite the economic expansion of receni
years, the U.S. economy suffers from underlying
employment problems, and those problems will be
exacerbated by the slow growth in the labor force that
is predicted for the years 1987-2000. New policy
directions are clearly needed if the overall economy is
to operate smoothly in the future, and changes are
especially needed for blacks because both their
employment position and economic well-being (as’
measured by median family income) have deterio-
rated in the past decade.

I n this presidential election year, it is critical for the

Despite the evident problems in the economy, this -
current period can be seen as a time of opportunity
for policy makers to better address the needs of
blacks and other disadvantaged members of Ameri-
can society. Since a new presidential administration
will take office in 1989, this is the ideal time to begin
to seek effective ways of ensuring the full inclusion
of blacks in the economy of the future.

Currently, the needs of the black community and -
those of the American economy parallel each other in
many respects. U.S. policy makers and American
voters are concemned about the country’s competitive-
ness in the world economy, with the concern center-
ing on two problems: the federal deficit and the large
international trade deficit.! Solving these two prob-

lems and also expanding U.S. production will require

the full participation of blacks in the work force,
especially since the white work force will grow much

Despite the economic
expansion of recent .
years, the U.S. econ-
omy suffers from
underlying employ-
ment problems.
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Ee key to a stronger
and more competitive
U.S. economy and
improved economic
position for blacks is
policies and programs
that increase the
productivity of black
workers and ensure
their equal access 1o
Jobs.

more slowly than the black work force over the
coming decades. The key to a stronger and more
competitive U.S. economy and an improved eco-
nomic position for blacks, therefore, is policies and
programs that increase the productivity of black
workers and ensure their equal access to jobs in
the American economy.

Six areas in which current and future policy will
have an especially critical effect on the employment
and income positions of blacks are—

* macroeconomic policy
* equal employment opportunity
"+ international trade
+ immigration
» education, employment, and training
« health care. -

The federal government has had policies in all six
areas since at least the 1960s, although the objectives
and policy instruments have changed since President
Reagan took office. The Reagan administration,
arguing that the pre-1980 programs were counterpro-
ductive and that new policies were needed to improve

the nation’s economic performance, relied more than

its predecessors did on the private sector for job
creation and economic expansion. In addition, the
administration depended on voluntary compliance
with equity and consumer protection standards,
continued the deregulation of major industries (such
as oil and gas, telecommunications, transportation,
and financial services) that had begun under the
Carter administration, and reduced federal support for
means-tested programs (programs in which assistance
is based on an individual's income). Policy analysts
continue to debate the success of the administration’s
efforts, but even if the administration’s-own objec-
tives have been met, the results have clearly been of
limited economic benefit to blacks.

Therefore, the Joint Center for Political Studies’
Economic Policy Task Force focused its recent
deliberations on employment and worker
productivity and commissioned papers in the arcas
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of industrial change, intemational trade, immigration,
health care, and employment and training, especially

as these subjects relate to black workers. The

papers serve as the basis for the policy recommenda-

tions presented in the remalmng sections of this

document.?
As a result of their deliberations, the JCPS Eco-
nomic Policy Task Force identified the major ob- Only in times of rapid
stacles to black economic advancement. The economic growth have
obstacles, listed below, will be covered in detail in blacks made significant
the next section of this document: advancements in em-
» the failure of the economy to generate a suffi- ployment and relative
cieni number of jubs for aii inose willing io tmoome.
work;

» changes in the nation’s industrial structure,
which reduce the number of high-paying jobs
relative to low-paying jobs for workers without a
college education; .

« the limited productivity of many black workers
due to inadequate education and training and o
chronic health problems; and

+ continuing discrimination within the job market.

To eliminate or reduce these obstacles to black
economic advancement, the task force recommends
that the proposals outlined below be implemented in
the next administration.

JCPS Task Force Policy
Recommendations

Macroeconomic policy. The primary objective of
macroeconomic policy must be to increase the
average rate of economic growth in order to expand
the number of employment opportunities available.
Only in times of rapid economic growth have blacks
made significant advancements in employment and
relative income.

Since the 1960s, the federal govemmem has
designed policies.to regulate the rate of macroecon-
omic growth in order to expand employment and to
control the rate of inflation. Before 1981, the policies
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Increasing both [fed-
eral] expenditures and
revenues can actually
provide a stimulus to
the economy while
reducing the size of the
Sfederal deficit.

called for the government to be aggressive in using
tools such as fiscal and monetary policy (adjusting
the mix of government expenditures and revenues;
and controlling the money supply and interest
rates) to affect the rate of overall economic growth;
since 1981, the policy has been to “let the private
sector do it.” :

As reasons for its limited use of expansionary
fiscal policy, the Reagan administration has cited
concern about the deficit and a desire to shift govem-
ment spending decisions for domestic programs to the
state and local levels. (Most of the expansion in
federal spending has been for defense-related pro-
grams, with govemment money for defense hardware
going to industries with low percentages of black
workers.) Instead of relying on an active fiscal
policy, policy makers in the current administration
have looked to tax reductions and business deregula-
tion to give the private sector incentives for increas-
ing investment and expanding employment. This
approach has clearly not been an unqualified success
for blacks, who have fared less well than they did
before 1980, when other policies were in effect.

Indeed, experience since the end of World War 11
suggests that blacks make their strongest economic
gains during periods of rapid economic expansion.
However, because of recent economic uncertainty
within both the domestic and the international busi-
ness communities, prudent policy analysts acknowl-
edge that the large federal deficit limits the gov-
ernment’s ability to pursue a vigorous and aggressive
fiscal policy. Nevertheless, some room remains for
Jjudicious expansion of selected programs, which is
necessary for overall economic growth and for
improving the economic condition of various popula-
tion subgroups.

Federal programs can be expanded by one of three
means: overall expenditures can be increased (which
would increase the budget deficit); some expenditures
can be reduced and others increased; and both expen-
ditures and revenues can be increased.

The last approach—increasing both expenditures
and revenues—can actually provide a fiscal stimulus
to the economy while reducing the size of the federal
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deficit. In fact, under a progressive tax system, such
as the one we had before 1986, economic expansion
tends to reduce the deficit over the long run by
increasing government revenues. As businesses and -
individuals do better economically, they have more
income on which to pay taxes. The added income
puts individuals into higher tax brackets so that the
proportion of their income that goes to govemment
increases.

However, the Tax Reform Act of 1986 changed the
tax structure, reducing the number of tax brackets and
indexing the income ranges so that the amount of tax
an individual pays doeg not increase unless income
increases more rapidly than inflation. Therefore,
economic expansion alone will not be as successful in
reducing the deficit through increased tax revenues as
was the case in the past. For economic expansion to
have a significant deficit-reduction effect, changes
will have to be made either in tax rates or in the
number of taxes levied.

If changes are made in either tax rates or the
number of taxes, they will affect blacks and whites
differently, depending on how those changes are
structured. Since blacks are disproportionately
represented among lower-income groups, they are
less adversely affected when tax increases are skewed
toward higher-income groups and toward businesses.
When the increases are skewed toward lower-income
groups, blacks carry more of the burden.

Similarly, changes in federal expenditures that
might be made to reduce the deficit may also affect
blacks and whites differently, depending on how the
changes are structured. For example, the 1981 cuts in
means-tested programs were heavily weighted toward
social programs that were targeted at low-income and
socially disadvantaged groups—programs such as
Aid to Families with Dependent Children, food
stamps, compensatory education, and employment
and training—and they had a disproportionately
negative effect on blacks. If policy makers decide to
pursue deficit reduction by reducing federal social
programs still further (or by increasing those pro-
grams only modestly), cuts should be structured to
minimize the negative impacts on the most disadvan-

Discrimination con-
tinues to operate in
the labor market, as
evidenced by the
disparities in employ-
ment and earnings ’

"between blacks and .

whites with similar
education and experi-
ence. Therefore, the
country must return (o
vigorous pursuit of
affirmative action .
policies. ’
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Govemment will have
to develop incentives to
induce the growing
sectors of the economy
to employ black workers
. . . and policies to make
it easier for displaced
workers to transfer to
new jobs in these
“'industries.

taged members of American society, who have few
alternative sources of support and protection.

Equal employment opportunity. General
economic expansion will not be enough to ensure that
blacks make gains proportionate to their representa-
tion in the population. And if the nation is not
successful in achieving a high rate of macroeconomic
growth, equity concerns become even more impor-
tant. Therefore, the country must return to vigorous
pursuit of affirmative action policies.

Historically, blacks have not had equal access to
employment opportunities within the economy. -
Between 1964 and 1981, the federal govemment
promoted equal employment opportunity through the
use of legal sanctions and the federal contracting
process. The Reagan administration has placed more
emphasis on voluntary compliance with equal em-
ployment opportunity goals. Nevertheless, discrimi-
nation continues to operate in the labor market, as
evidenced by the disparities in employment and
eamnings between blacks and whites with similar
levels of education and work experience.

Futhermore, recent changes in the types of jobs

- available within the U.S. economy have made the

pursuit of equal employment more, not less-
important. Structural change has reduced the propor-
tion of jobs in manufacturing and increased the
proportion in the service sector. Data on the earnings
of blacks and whites within the service sector suggest
that government will have to develop a set of incen-
tives not only to induce the growing sectors within
the economy to employ black workers in proportion
to their availability but also to ensure that blacks have
access to the better-paying jobs within the rather
diverse service industries. Policies also need to be
developed to make it easier for displaced workers to
transfer to new jobs in these industries.

// ’
International trade. The long-term goal of im-
proving the U.S. position in the world economy is
closely tied to increased competitiveness. However,

_competitiveness is not enhanced by protectionist

policies, such as trade barriers and quotas. Such
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policies can have detrimental effects on low-income
consumers and they rarely protect U.S. jobs.

The recent deterioration in the international
economic position of the United States (combined
with increases in the overseas operations of domestic
companies) has been a factor in reducing employment
opportunities for American workers, including black
workers, in manufacturing. That situation has led
policy makers to give renewed consideration to
protectionist proposals that would greatly restrict the
access of overseas companies to U.S. markets.

Cn the surface, proteciionism appears 1o benefit
everyone because it seems to protect U.S. jobs and
the wages paid to U.S. workers. Thus, proponents of
protectionism allege that under such measures more
money would be generated to circulate within the
economy. In reality, however, the situation is much
more complicated.

First, certain types of protective action will reduce
the availability of low-priced imported goods, thereby
adversely affecting low-income consumers (who are
disproportionately black). Second, although protec-
tionism is supposed to benefit all U.S. workers by
maintaining jobs in the United States, industry studies
suggest that selected protective action in the past
decade did not prevent businesses from eliminating
jobs. Finally, data show that a substantial proportion
of imports were originally worked on in the United
States and then shipped overseas for additional work
before being imported.

Evidence also suggests that restructuring industry
and retraining American workers would be a more
fruitful approach for maintaining or expanding job
opportunities for U.S. workers. However, there may
be instances in which some protective action is
required. In that case, policy makers should be
selective, only instituting restrictive trade policies
that have minimal negative effects for low-income
consumers and that require protected firms to main-
tain or expand the number of domestic jobs as a result
of the protection. One strategy to improve the
probability of compliance with this requirement
would be to impose penalties on firms that did not
enhance job opportunities for U.S. workers.

Certain types of pro-
tective action will
reduce the availability
of low-priced imported
goods, therehy ad-
versely affecting low-
income consumers.
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U . S « immigration

laws have been modi-
fied in ways that in-
crease the influx of
low-skilled workers,
who compete with
native-born youths and
low-skilled adult
workers for jobs.

Immigration. The immigration of workers to the
United States in the past has been a positive influence
on the country's economic productivity. This can
continue to be the case in the future. However, the
current immigration policy, which allows relatively
large numbers of low-skilled workers 1o enter the
United States, should be supplemented with a set of
policies that reduce the burden that this immigration
places on low-skilled native-born workers.

At the same time that the trends in intemnational
trade have moved against U.S. workers, U.S. immi-
gration laws have been modified in ways that increase
the influx of low-skilled workers, who compete with
native-bomn youths and low-skilled adult workers for
low-skilled jobs. This increase in the inflow of such
workers has come about because current immigration
policy allows individuals who have relatives in this
country or who are suffering political oppression in
their country of origin to enter the United States
relatively easily, regardless of their potential contri-
bution to the U.S. economy. This shift has been a
particularly serious problem for blacks, who consti-
tute a high proportion of the low-skilled adult
workers. Although the evidence on the magnitude of
the impact of immigration on blacks is mixed,
theoretical research?® supports the argument that the
immigration of low-skilled workers is harmful to
blacks in the short term unless offsetting policies are
established to protect the living standard of native-
born workers.

Education, employment, and training. By the
year 2000, a substantial proportion of new entrants
into the labor force will be immigrants and native-
born minorities. For these new workers to make a
successful entrance into the work force, the existing
employment and training programs will have to be
strengthened. The current structure of the Job
Training Partnership Act (JTPA) discourages provid-
ers from serving the most needy; the training periods
are too short; and most of the JTPA programs do not
provide the range of basic educational and job-
specific skills that the most disadvantaged (including
youths) require if they are to obtain decent jobs. For
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children and youths still in school, the basic educa-
tional system needs to be improved so that they can
make the transition from school to work with skills in
reading, writing, mathematics, and logic that will
provide the foundation they need to adapt to change
in the labor market of the future.

During the 1960s, the federal govemment devel-
oped and expanded a set of programs designed to
promote greater participation of minorities in the
economy and to provide education and training to the
disadvantaged. Since 1981, many of the programs
have been restructured, and in several policy areas
debate about the appropriate course of action
continues.

In the area of education, federal financial support
for formal education has declined. More emphasis
has been put on state and local support for elementary
and secondary programs (and on business sector
involvement as well), and more reliance has been put
on family support of higher education. These
changes would seem to be detrimental to black
families, since blacks as a group may not receive the
same level of support from state and local govem-
ments as they received from the federal government,
and relatively few black families have the resources
to finance college. -

In the area of training, comparable shifis have
taken place. The Comprehensive Employment and
Training Act (CETA), which included a subsidized
public employment component, was replaced by the
JTPA, which lacks that component and sharply
curtails the use of stipends. The power of the Private T
Industry Councils (PICs) was increased, and greater he current structure
emphasis was placed on tying funds to the achieve- of the Job Training
ment of performance standards, the most prominent ~ Partnership Act
of which is placement in jobs. But many evaluators  (JTPA) discourages
of employment and training programs feel that these ~ providers from serving
shifis, which give rewards for serving the most job- ~ the most needy.
ready applicants, have led program operators to select
participants from the least disadvantaged among
those eligible for participation (an approach that is
called “creaming”).

These changes, many believe, may have been
particularly detrimental to disadvantaged female
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Blacks in poor health
suffer greater losses in
earnings than do
whites in poor health.

10

heads of household and out-of-school youths. And
given the projected labor shortage for the U.S.
economy, programs that do not address the needs of
these groups will leave the economy operating below
its full potential. In fact, some policy analysts claim
that the key to improving U.S. competitiveness in the
world economy is investments that improve worker
productivity: investments in research and develop-
ment as well as in education and training. Indeed,
effective education and training policies promise to
be highly beneficial not only to the nation as a whole
but also to blacks, who have suffered from both

~discrimination and the country’s lower level of

investment in their education and training and who
are disproportionately highly represented among
those who lack both a high school education and job-
specific skills.

Health care. Blacks are more likely than others to
be jobless because of chronic health problems and
are less likely to have access to quality health care.
Therefore, a key element in improving worker pro-
ductivity will be the development of a national health
insurancelaccess program.

Health benefits are currently provided to selected
portions of the population by employer-subsidized
health insurance plans and by government-sponsored
health programs. The government’s programs
provide medical subsidies for the elderly and for
those with limited incomes (usually people who are
on public assistance programs). In recent years, as
health care expenditures have risen sharply, health
care policy has focused almost exclusively on cost
containment. Now, however, renewed attention is
being paid to access to health care.

This change in emphasis from cost containment to
access to health care could have a significant effect
on the productivity of all workers and particularly on
the productivity of blacks, because blacks in poor
health suffer greater losses in earnings than do whites
in poor health. When blacks are ill they are more
likely than whites to work fewer hours or to drop out
of the labor force altogether, and they are less likely
to have the option of moving to lower-paying, less-
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demanding positions. It is not known why blacks
suffer greater joblessness when they are in poor
health—whether the cause is discrimination, the types
of jobs that blacks hold before the onset of illness, or
the types of illnesses that blacks have. However, it is
known that blacks are more likely to be without
health insurance (22.6 percent of blacks compared to
14 percent of whites), which makes it more difficult
for them to obtain health care to prevent or control
chronic diseases. Therefore, the task force recom-
mends improved access to health care. In addition, it
recommends the development of better race-specific
data on illnesses so that more targeted programs can
aiso be deveioped.

Endnotes

1. The federal deficit of $150 billion in fiscal year
1987 (covering October 1986 through September
1987) was the lowest budget deficit since FY 1981.
The persistence of large deficits, in periods of both
economic expansion and contraction, has been a
cause for concem because of the impact that large
deficits have on private investment and their potential
impact on inflation. The foreign trade deficit (meas-
ured by the difference between exports and imports,
excluding cash transfers and payments to foreigners)
was $170 billion in calendar year 1987. That repre-
sents a dramatic change from 1981, when there was a
surplus of $26 billion.

2. These papers are available in their entirety and
may be purchased from the Joint Center for Political
Studies, 1301 Pennsylvania Avenue, N.W., Washing-
ton, D.C. 20004.

3. Very few analyses of available data provide
undisputed answers to the question of labor displace-
ment and some of them are technically flawed.
Therefore, the analysis completed for the JCPS
Economic Policy Task Force developed a model of
migration flows across countries and determined the
outcomes based on economic theory and logic.

EnpNoTRS

11
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2. EMPLOYMENT TRENDS

as we noted earlier, continues to lag substan-

tially behind that of their white counterparts.-
In 1986 (the latest year for which data are available),
the median income of black families was only 57.1
percent that of white families. To a great extent, the
disparities in income are related to differences in
employment and earnings between blacks and whites.
It is this difference in employment opportunities that
is the main focus of concem for the JCPS Economic
Policy Task Force. If employment differentials can
be eliminated, then a substantial portion of the
income differentials will disappear. We believe that
the proposals that have been put forth in this state-
ment will move the nation toward this goal.

T he economic well-being of black Americans,

This section presents the background information
on which our recommendations are based. The trends
in black employment and income are reviewed.
Several factors that are believed to have contributed
to the decline in employment prospects for black
‘workers are explored, and evidence is presented to
explain why these factors have or have not been
important determinants of employment changes. The
insight that we have gained from this analysis will be
helpful to both policy makers and laypersons who
want to influence the direction of federal policy in the

future. Black unemployment
. ) _ rates have averaged
Changes in Employment about twice the rates
_ Jor whites ever since
and Income the end of World

A majority of the black Americans who were War I1.

interviewed in a 1987 Joint Center survey? identified
unemployment as one of the three most important
public policy issues facing the nation. Those black
respondents had good reason for calling unemploy-
ment the nation’s principal public policy issue. In
1987, even though the nation’s economy had been

13
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In 1987, even though
the nation’s economy
had been steadily ex-
panding, the unemploy-
ment rate for blacks
nationwide was almost
2 1/2 times the unem-
ployment rate for
whites.
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steadily expanding for five years, the unemployment
rate for blacks nationwide was 13.0 percent—almost
2 1/2 times the unemployment rate for whites, which
was 5.3 percent. And among black teenagers, the
unemployment rate was 34.7 percent—almost 2 1/2
times the rate for white teenagers, which was 14.4
percent.

Changes in employment. Black unemployment
rates have averaged about twice the rates for whites
ever since the end of World War II, but a change in
the cyclical nature of the relationship took place in
the mid-1970s. Until then, the ratio of black to white
unemployment had tended to rise during economic
contractions and fall during economic expansions.
Since 1976, however, the ratio has tended to rise
rather than fall during economic expansions
(figure .1). In addition to being more likely to be un-
employed, black workers are also more likely to be
employed part-time when they want to work
full-time.

The higher relative unemployment rates for
blacks since 1976 are related to a number of different
changes within the U.S. economy. One involves
changes in the labor force participation rates (the
proportion of the population that is either employed
or actively looking for work) of different groups
within the society. Other factors are related to the
changing structure of the U.S. economy—the decline
in manufacturing, the growth in the nongoods-
producing sector, and the growing importance of
international trade. For blacks, the effects of these
changes were intensified by two recessions in the
early 1980s. .

Since the end of World War II, the U.S. labor
force participation rate has increased even more
substantially than employment opportunities. Thus,
competition for the jobs being created has been
intense, and even though employment rose by 90
percent between 1947 and 1985, the unemployment
rate also drifted upward. The primary causes of the
increasing labor force participation rate are the larger
proportion of adult women (especially married '
women with children) who are in the paid work force
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Figure 1
Black-to-White Unemployment Ratios, 1973-1987
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Note: For detailed data and sources, see Comprehensive Table A in the appendix.

and the greater numbers of white teenagers who have
joined the labor force. Some economists have argued
that this increase in labor force participation came
about when white families sent more of their mem-
bers—spouses, children—out into the labor force so
that the family could maintain its standard of living in
a period of high inflation and low growth in real
wages. This increase in multiple eamers in white
families helps explain why black income has declined
relative to white income; black families are more
likely to be single-parent families and therefore are
more likely to have fewer members of working age to
send into the work force.

In fact, the growth in labor force participation
among whites has reversed a long-standing relation-
ship: just after the war, in 1948, the labor force
participation rate of nonwhites was 6 percentage
points higher than that of whites;? in 1985, the labor
force participation rate of whites was 2 percentage
points higher than that of blacks. Because the propor-
tion of blacks entering the labor force between 1948
and 1985 declined relative to the proportion of whites _
15
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entering the labor force, the growing unemployment
rates of blacks relative to whites cannot be attributed -
to greater exposure to unemployment. In other
words, since more whites relative to blacks are
looking for work (and an individual has to be an

"active participant in the labor force to be counted as -

unemployed) than was the case in 1948, the black-
white unemployment ratio would have fallen if
nothing else had changed. But the increased competi-
tion from white women and teenagers and from
immigrants, and the changing nature of job opportu-
nities have all played roles in the increased jobless-
ness among blacks.

Blacks have, to be sure, made some employment
gains during the postwar period, and these should not
be overlooked. Blacks have increased their represen-
tation among professional and managerial workers,
with the proportion of blacks in these jobs increasing
from 4 percent in 1940 to 14 percent in 1980, and
they are much less likely than in the past to be found
in domestic and farm employment. However, blacks
are still more likely than whites to be found in the
low-skilled blue-collar occupations, and joblessness
is very high among blacks with less than a high
school education. Among black adults without a high
school diploma, only about one-fourth of the women
and one-half of the men are employed.

Changes in family income. Economic well-
being, as measured by family income, is closely
related to employment for most families, since the
bulk of income is derived from wages and salaries.
Changes in absolute and relative income for blacks
parallel the fluctuations in employment and economic
activity. Since World War II, as the U.S. economy as
a whole has expanded and contracted, the income
levels of blacks have increased and decreased accord-
ingly. Between 1947 and 1986, the gross national
product (GNP) increased more than 250 percent in
real terms (that is, adjusted for inflation), and real per
capita disposable income doubled—but most of the
growth took place between 1960 and the mid-1970s
(table 1). During that period of rapid economic

-
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Table 1

" Median Family Income, by Race, Selected
Years, 1947-1986 (constant 1986 dollars)

Income
Year Whites Blacks Black-White Ratio

1965 13.876 55.1
1967% 27040 1672016010  61.9/59.2

1974 29,812 17,801
1975 29,067 17,885 61.5

1979 30,875 17,483 56.6
1980 29,146 16,864 579
1981 28,352 15,993 56.4

1 713 17,109 57.6
1986 30,809 17,604 571

Source: U.S. Bureau of the Census (1988), table 10.

Note: Beginning in the year 1979, data are based on householder
concept and restricted to primary families. For the years 1960 to
1978, the number of white and black-and-other-races familios are
based on the 1970 census. For the years 1979 to 1986, data are
based on 1980 census population controls.

* " «Blacks and other nonwhites to 1967, blacks only afterwards.

Both figures are presented for 1967.

*Based on revised methodology. Periodically, the Census Bureau
revises its estimates to reflect changes in the composition of the
popuiation. Data for the year of the change and all succeeding
years are not strictly comparable to those in previous years.

17
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expansion, median family income for blacks in-
creased both absolutely and relative to white family
income. Since that time, however, the median real
income of black families has stagnated, and in
relation to the income of white families, the median
real income of black families has fallen.

In absolute terms, black median family income as
adjusted for inflation fell during much of the past
decade (1976-1985). By 1986 it had regained some
of the lost ground, but in that year it was still lower
(at $17,604) than it had been in the mid-1970s (more
than $17,800).

The ratio of black o whiie median family income
shows a comparable pattern. In the mid-1970s, the
median income of black families was 61 percent of
the median income of white families; in 1982 it had
fallen to SS percent, and by 1986 it had regained
some of the lost ground and had risen to 57 percent.

Table 2 clearly shows the effect that lack of full-
time employment—and the smaller number of family .
members who can work full-time—has on black
family income. Black families in which the head was
fully employed in 1986 had a median family income
of $28,690, compared with a much lower median of
$17,604 for all black families. The median income of
black families with a fully employed head of house-
hold was 75 percent of the median income for compa-
rable white families. Among families in which both
husband and wife were employed, black income was
82 percent of white family income. In contrast, black
families with one or no earners had incomes that were
between 59 percent (female head) and 71 percent
(male head) of the incomes of comparable white
families.

Obviously, the employment problems of black
adults have more of an effect on black family income
than does the position of black youths within the
labor market. Yet the poor position of black youths
in the work force may have dire consequences for
future black family income. Young people who have
litle labor market experience are more likely to grow
up to be marginal participants in the labor force. And
young women who do not obtain employment are"
more likely to have children early and be unable
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Table 2

Medlan Family Income, by Race, Family Type,
and Employment Status of Householder,® 1986

All Familtes
Income
Black-White
Whites Blacks Ratio
All families $30,809 $17.604 57.1%
Married couple 33,426 26,583 795
Wite employed 38,972 31,949 82.0
Wife not employed 26,421 16,766 63.5
Male householder - 26,247 18,731 714
Female householder 15,716 © 9,300 59.2
Families With Householder Who Worked Full-Time,
Year Round
Income
Black-White
Whites Blacks Ratio
All families $38,413 $28,690 75.2%
.Married couple 40,375 34,179 84.7
Wife employed 42,957 37,679 87.7
- Wife not employed 35,521 24,304 68.4
Male householder 32,018 26,202 81.8

Female householder 23,353 17,985 77.0

Source: U.S. Bureau of the Census (1987).

*The householder is the person who owns the house or in whose
name the dwelling unit is rented. The Census Bureau no longer
uses the term head of household in recognition of the fact that
“many households are no longer organized with autocratic

- principles® (U.S. Bureau of the -Census [1980a]).

to gain meaningful work experience, so that the like-
lihood of long-term welfare dependency increases. It
is especially troubling, therefore, that the changes in
relative rates of employment have been most adverse
‘among youths (ages 16-24). Whereas white youths,
both male and female, have increased their employ-
ment rates since the 1950s, black male youths have
‘had a sharp drop in their rates of employment

and black female youths have had few gains

(figure 2). :

19
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Figure 2

Employment-to-Population Ratios for Youth, by Race and Sex,

1958 and 1987*
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Note: For detailed data and sources,see Comprehen
population.

* Blacks and other nonwhites in 1958; blacks only in 1987.

20



176

Tua Suipt FRoM A MANURACTURING EcoNoMY TO A SeRVICE EcONOMY

Future prospects. The growth in the U.S. labor
force is expected to slow down over the next decade
because of low population growth and a leveling off
of the labor force participation of white women.
Nevertheless, the employment prospects for low-
skilled workers, especially blacks, will not necessar-
ily improve. Blacks are not well represented in the
occupations that are expected to grow the fastest
between 1986 and 2000 (such as medical assistants
and computer programmers), and they are overrepre-
sented in the slow-growing or declining occupations
(such as machine operators and assemblers). More-
over, even though the labor force as a whole will be
growing less rapidly, competition for low-skilled jobs
is likely to remain strong, as new immigrants con-
tinue to enter the country, Immigrants, currently 7
percent of the work force, are expected to account for
about 23 percent of the increase in the labor force
during the final 15 years of the century. (The effects

- of immigration are discussed in more deta11 at the end
of this chapter). :

The Shift From a Manufacturing
Economy to a Service Economy

The growing unemployment rates of blacks—
particularly black males—also reflect changes in the
goods-producing sector of the economy, especially
manufacturing.* That is the sector that has tradition-
ally provided high-wage jobs to workers with low
levels of skills and education. Between 1940 and
1975, the job opportunities within manufacturing
were a major means for black families to move up

into the middle-income bracket. _ Between 1980 and 1985,
However, during the entire postwar period, the ~ black employment [fell]
manufacturing sector has been declining. This considerably faster than

decline is clearly reflected in the proportion of all ~ overall employment in 5
U.S. workers which that sector used to employ and  0f the 7 [declining manu-
which it has employed in recent years. In 1947,  Jfacturing industries].

manufacturing employed more than one-third of all
U.S. workers; in 1985, it employed less than one-
fifth—a decline of 40 percent. Furthermore, the
Bureau of Labor Statistics projects that employment
in manufacturing industries will decline by more than
4 percent between 1986 and 2000. On the basis of
that projection and other projected changes in em-

21
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ployment, it is predicted that manufacturing will
account for only 13.7 percent of all jobs in the
year 2000.

On the surface, the decline in manufacturing
would seem to have been offset by a corresponding
rise in the service-producing sector—a sector in
which a substantial proportion of jobs are low-wage,
low-skill.> Between 1948 and 1985, full-time equiva-
lent employees in all services increased by approxi-
mately 30 percent; FIRE services alone (finance,
insurance, and real estate) increased their share of
full-time equivalent employees by approximately 80
percent. In 1985, the FIKRE, retail, and wholesale
services accounted for a larger share of employment
than manufacturing did (27.5 percent and 20.1
percent, respectively). But although that shift in the -
demand for low-skilled labor-may have allowed many
workers to escape extended periods of unemploy-
ment, it had an adverse effect on the wages of the
low-skilled. The service jobs that poorly educated
workers were qualified to fill did not pay as much as

- the manufacturing jobs they had lost, nor did the

service jobs provide as much job security or as many
employee benefits. This squeeze on low-skilled
workers has been particularly serious during the past -
10 years.

The decline in manufacturing employment and
the shift toward service employment that has accom-
panied it have had consequences for the distribution - .-
of eamings among members of the work force.® As
discussed earlier, manufacturing employment has

were qualified to fill did ¢been declining as a share of total employment

not pay as much as the
manufacturing jobs they
had lost, nor did they
provide as much job
security or as many
employee benefits.
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throughout the post-World War II period. However,
the negative impact on black workers has only been
noticeable in recent years. Between 1977 and 1985,
manufacturing employment, as measured on the basis
of full-time workers, declined from 24 percent of
total U.S. employment to 20 percent (see Comprehen-
sive Table C in the appendix). Black workers have
suffered large and serious employment losses over
this same time. During the first part of the period (up
to 1980), in industries which experienced employ-
ment decreases, black employment declined less than
total industry employment did. Between 1980 and
1985, however, when total employment declined in 7
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of the 12 manufacturing industries we examined,
black employment declined considerably faster than
overall employment in 5 of the 7 (electrical machin-
ery, chemicals, fabricated metals, apparel, and iron
and steel). And in the manufacturing industries with
employment growth, the new employment appears to
have gone disproportionately to whites. In4 of the 5
industries that increased their payrolis (plastics,
furniture, wood, and household products), black
employment declined. The only exception to this
trend was motor vehicles, where black employment
increased.

An alysis of industry-specific wages clearly
shows that few sectors pay wages comparable to
those in manufacturing (figure 3). In 1980, fully one-
quarter of all manufacturing jobs paid more than 50
percent above the mean wage for the economy as a
whole (the mean wage was $13,007). This share was
matched by construction and distributive services, but
within the main private industry service sector, only
finance, insurance, and real estate even approached
that percentage. In the retail, consumer service, and
nonprofit sectors, only 7 to 14 percent of jobs were
high-wage. And well over one-half of all service jobs
paid wages that were only one-half to three-quarters
the U.S. mean wage.

Moreover, if we look at industry earnings by race
and sex, we find that blacks and women are more
likely to suffer as a result of these sectoral shifts.
Although white males are more vulnerable to the loss
of very-high-wage jobs in manufacturing, it appears
that blacks and white women may suffer more if
forced to take jobs outside of manufacturing. They
are much less likely than white males to have above-
average eamnings in nonmanufacturing industries, and
they are more likely to land in very-low-wage jobs
(figure 4).

The Impact of Changes in
International Trade
One reason for the decline in America’s manufac-

turing sector is the changing nature of the U.S. role in
the world economy. Since the end of World War II,

In the manufacturing
industries with em-
ployment growth, the
new employment
appears to have gone
disproportionately to
whites.
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Figure 3

Percentage of Workers In High and Low Earnings Classes,
by Industry, 1980
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Note: Industry categories for the top graph are the same as those in the bottom graph For detailed
data and sources, see Comprehensive Table D in the appendix.

* More than 153% of the mean wage ($13,007/year). ** Less than 46% of the mean wage
+ Includes finance, insurance, and real estate.
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. imports as a share of GNP have increased three times
as fast as exports. In recent years, the U.S. public has
become aware of the growth in the nation’s interna-
tional trade deficit—that is, the difference between
exports and imports.” Many observers believe that

-the current trade deficit reflects the failure of Ameri-
can businesses and workers to compete effectively in
the international arena. Those observers also believe
that the failure has caused the shift in the distribution

- of employment among different industries, as dis-
cussed in the previous section.

However, our detailed analysis of the intema-
tional trade situation reveals that the relationship
between trade and employment is very complicated.
If economic and other changes originating outside the
United States contribute to the trade deficit, the effect
on U.S. employment is likely to be adverse. But if
domestic factors (such as problems with the structure
and performance of U.S. industries) are the source of
the trade deficit, then the deficit is not the cause of
changes in domestic employment.

Between 1982 and 1987, domestic factors clearly
.contributed to the growing trade deficit. The tax cuts
passed in 1981 increased domestic demand, including
the demand for imports. Other changes in the econ-
omy, such as downsizing (the scaling down of
corporate staffs) and corporate takeovers, indicate
the presence of problems with the industrial structure
of the U.S. economy—problems that have led to inef-
ficiencies in the allocation of labor and other factors
of production. But although jobs may have shifted
from one company or sector to another, the net effect
on the number of jobs available in the economy is
unclear. In any case, if there has been a change in
total employment it cannot be corrected by the estab-
lishment of trade barriers, since the problems are
intemal to the U.S. economic system.

Disturbances in the economies of foreign coun-
tries between 1982 and 1987 also contributed to the
huge trade deficit. After 1982, the major industrial
countries of the world, as well as the developing
countries (except in Asia), had lower rates of growth
than the United States did, and that gap tended to
increase the U.S. demand for imports relative to other

. I;le major industrial
-countries, as well as

the developing coun-
tries (except in Asia),
had lower rates of
growth than the United
States did, and that gap
tended to increase the
U.S. demand for
imports relative to
other countries’
demand for our
exports.
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Figure 4

Distribution of Workers Among the High, Middle, and Low Earnlngs

Classes,® Manufacturing and Retail Trade Sectors, 1980
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Note: For detailed data and sources, see Comprehensive Table E in the appendix.
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* High = 115% of the mean wage or more; middle = 77%-114.9% of the mean wage; low = 76.9% of

the mean wage or lower.
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countries’ demand for our exports. In addition, the
United States was at a disadvantage in international
markets because of the high foreign-exchange value
of the U.S. dollar. This has had a significant impact
on the developing countries of the Third World,
whose importing capacity is limited and which
constitute a large potential market for American
products.

Finally, other countries’ trade barriers are some-
times cited as another factor contributing to the U.S.
trade deficit. Our analysis, however, does not show
a clear link between these barriers and U.S. com-
petitiveness in world markets. The effect of trade
barriers varies, depending on the types and character-
istics of the products being traded.

Within that framework, the task force analyzed
the data for the mid-1980s. Our analysis revealed
that extemal disturbances were in fact a major cause
of the loss of U.S. jobs that would otherwise have
been created between 1983 and 1987. Before 1983,
the trade deficit was responsible for only a minimal
loss of jobs. Beginning in that year, which is when
the United States began to experience more economic

growth than some other nations, trade-deficit-related

job losses increased. The number of U.S. jobs that
would have been created in the absence of the trade
deficit (potential jobs as opposed to jobs that already
existed) grew from 1.2 million in 1983 to 3.2 million
in 1986 (see Comprehensive Table F in the appen-
dix).? Although this is a small portion of total
nonagricultural payroll employment in the United
States, the growth in U.S. payroll employment
between 1985 and 1986 was only 3.1 million. There-
fore, the loss of employment from trade contributed
to a significant loss in potential employment growth.

However, this finding does not lead to the conclu-
sion that trade barriers will increase domestic em-
ployment. Some U.S. producers may be adjusting to
the unfavorable international environment by shifting
the share of their company’s production among the
United States and other countries in which they have
affiliates, to minimize the combination of labor and
transportation costs. Data on intrafirm imports reveal
that a significant proportion of imported items in fact

];le high foreign
exchange value of the
US.dollar...had a
significant impact on
the developing coun-
tries of the Third
World, whose import-
ing capacity is limited
and which constitute a
large potential market
Jor American products.
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contain some domestic labor; that is, those products
were initially worked on in the United States, were
then exported for further work, and were subse-
quently imported. Thus, measures to reduce the
volume of imports might have an adverse effect on
U.S. employment rather than a positive effect.
Moreover, the ability of companies to shift produc-
tion levels among countries in which they do business
indicates that policy changes will generate further
adjustments. So any policy that is rigidly applied will
soon be rendered obsolete.

The Impact of Immigration

Another influence on the domestic work force is
immigration.’ It is not just imports and exports that
move across intemational boundaries. Labor does as
well, and the international movement of labor has an
impact on the employment of native-born Americans.

In recent years, the heavy influx of immigrants
into the U.S. job market has drawn the atiention of
policy makers, and the inflow is projected to continue
into the next century. In the year 2000, it is estimated
that immigrants will constitute over 20 percent of all
new entrants to the work force. A common impres-
sion is that immigrants adversely affect the well-
being of native-born residents by taking jobs away
from them and imposing social costs on taxpayers.
However, a careful analysis of immigrant workers
indicates that their impact depends on the characteris-
tics of both the immigrants and the native-bom
workers. :

Immigrants who enter the country for economic
reasons—that is, to obtain better income and employ-
ment opportunities (as opposed to those joining
family members or seeking political asylum)—
usually have a positive impact on the overall econ-
omy in the long term; they provide additional produc--
tion and add to the domestic demand for goods and
services. In the short term, though, these immigrants
do provide competition for certain types of jobs.
Immigrants with few job skills, in particular, have an
adverse impact on native-bom workers. They tend to
lower the wages for all low-skilled workers, since
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initially the supply of such workers increases while
demand remains relatively stable. As a result, native-
bomn workers in low-skilled jobs become worse off
economically than in the past. The increased compe-
tition for these jobs makes it relatively more attractive
for workers to invest in education and job-specific
skills since the spread between the wages for low-
skilled jobs and the wages for high-skilled jobs would
increase. However, workers may not have the funds
that would enable them to take advantage of the
potential gains from moving to higher-skilled em-
ployment, and offsetting policies would have to be
implemented to limit the negative effects of immigra-
tion on low-skilled native-bom workers.

Endnotes

1.The task force recognizes that employment is not
the only important economic issue that needs to
be addressed. Racial differentials in wealth, par-
ticularly business ownership, are another. Like-
wise, we acknowledge that other levels of
government—states and localities—also have to
be involved in these policy areas. However, the
decision was made to focus on only one area for
the purpose of this document, so that the issues
could be examined in detail.

2.Conducted by the Gallup Organization for the
Joint Center for Political Studies.

3. Separate statistics on blacks were not tabulated
in 1948; however, blacks were 90 percent of the
nonwhite group at that time.

4.In addition to manufacturing, the goods-produc-
ing sector includes agriculture, mining, and
construction.

5.The service-producing sector includesdistribu-
tive services, producer services, consumer
services, nonprofit services, government serv;
ices, and other services.

6.For a detailed discussion of these issues, see
Williams, 1988, JCPS Working Paper.

ENDNOTES
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7.For a detailed discussion of international trade
issues, see Johnson, 1988, JCPS Working Paper.

8.The potential loss, called the trade-related
employment gap, is calculated by combining the
labor requirement gap for U.S. exports and the
labor requirement gap for domestically produc-
ing U.S. imports. See Comprehensive Table F in
the appendix for a detailed explanation.

9.For a detailed discussion of immigration issues,
see Chiswick and Alexis, 1988, JCPS Working
Paper.
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3. WORKER PRODUCTIVITY:
INVESTMENT IN
HUMAN RESOURCES

s this document has made clear, the U.S. econ-
A omy is undergoing changes that create adverse

effects for some American workers. Overall
employment has been expanding modestly; neverthe-
Iess, the labor supply for low-skilled jobs has in-
creased at the same time that the number of high-
wage low-skilled jobs has declined. These changes
dictate the need for policies that will improve the
employability of those workers at the lower end of
the labor market.

Policies directed toward low-skilled workers are
needed not only to improve individuals’ prospects but
to improve the economy’s performance as well.
Projections of the coming shortage of labor suggest
that the country will be in greater need of skilled
minority workers. Real GNP is expected to increase
by 2.4 percent a year between 1987 and 2000. This
projected rate of economic growth is slightly lower
than the rate for the 14-year period 1972-1986 but is
higher than the rate for the 7-year period 1979-1986.
On the international side, the competition from
foreign countries that has prevailed during the past T
six years is not likely to dissipate, which means that -
U.S. producers will face stiff competition both at hree areas of in
home and abroad.

vestment are crucial:
-basic education,

In order for the United States to increase the rate of occupational and job-
economic growth and improve its competitiveness, it  specific training, and
will need more productive workers. In the past, health care.
investment in human resources has been a major
factor in the expansion of the U.S. economy as well
as in improving the well-being of individuals within
U.S. society. The projections for the future indicate
that this investment may be even more important
now. Three areas of investment are crucial: basic
education, occupational and job-specific training, and
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health care. Although both public and private re-
sources are needed to address these issues, we
focus here on the public role in human resource
development.

Education and Training

The training provided to workers both before they
enter the work force and during their work lives is
critical to their performance in the U.S. economy and
to the United States’ performance in the world
economy.! Although the major burden of financing
education and training has been borne by individuals
and businesses, different levels of govenment have
played differing roles in education and training for
most of this century. Every state in the Union pro-
vides free public education through the 12th grade,
and government at the federal, state, and local levels
provides funds for vocational training and adult basic
education. Federal and state governments make
scholarships available for the pursuit of higher
education, and the military provides training for
individuals who enlist. More recently, federal funds
have been provided for government-sponsored
training programs that are offered to disadvantaged
individuals through locat delivery systems.

Although significant advances have been made in
the provision of basic education and training to U.S.
workers since World War II, a number of serious
deficiencies remain in programs for displaced work-
ers and individuals with low levels of education or
litde work experience. These deficiencies are par-
ticularly important for two reasons. First, projections
for the year 2000 indicate that the fastest growing
occupations, such as medical technician and com-
puter analyst (for a ranking of these and other occu-
pations see Comprehensive Table G in the appendix)
will require greater levels of education than the
fastest growing occupations in the past have required.
Second, a strong correlation exists between education
and economic status: regardless of race, individuals
with more education do better economically than
those with less. Individuals with high school diplo-
mas are substantially more successful economically
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than individuals without such diplomas, and those
with education beyond high school are generally the -
most successful, although whites gain more from
additional education than blacks do.

Over the next 12 years, the labor force is expected
to increase by only 17 percent as the working-age
population starts to shrink. Therefore, workers who
had been considered expendable will be needed in the
labor force, but only those workers with sufficient job
skills will find employment. The share of jobs
- requiring workers to have completed at least one year
of college is expected to increase over the coming
decade, while the share requiring only a high school
diploma is expected to decline. The sharpest em-
ployment decreases are expected in those jobs where
most workers have less than a high school education.
This means that workers who enter the labor force
without basic skills will find it harder to obtain jobs,
especially jobs with any opportunity for upward
mobility. Even the manufacturing jobs that remain
will be restructured to require more technical skills
than many current employees have. These facts have
serious implications for black workers since 25
percent of them have less than a high school educa-
tion and only 12 percent have four or more years of
college, compared to rates of 17 and 23 percent,
respectively, for white workers.2

Economic gains are also associated with enroll-
ment in some of the government-sponsored training
programs offered outside an educational setting.
Selected activities operated under the three federally
funded programs—Manpower Development and
Training Act (MDTA), Comprehensive Employment
and Training Act (CETA), and Job Training Partner-

“ship Act (JTPA)—have been effective in increasing
the employment and eamnings of women (especially
minority women) but have been much less successful
for men. Evaluations of these training activities
indicate that they are most beneficial for the economi-
cally disadvantaged and seem to lead to a modest
decline in the size of welfare payments.®> However, .
the most effective programs tend to be those that are
the most comprehensive and that have the highest
costs per participant.

EpucarioN AND TRAINING

Ee most effective
[training] programs
tend to be those that
are the most compre-
hensive and that have
the highest costs per
participant.
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WorkER PropucTIvITY: INVESTMENT IN HUMAN RBSOURCES

Bor health is associ-
ated with lower earn-
ings and that is more
true for blacks than for
whites.

Health Care

A review of the literature on the health status of
individuals shows that poor health is associated with
lower eamings and that this is more true for blacks
than for whites.* Further, the way in which eamings
are affected by poor health is different for blacks.
Whites in poor health are more likely to remain in the
labor force than are blacks in poor health. There are
two plausible reasons for this difference. For whites,
poor health may result in moving to lower-wage jobs,
but this option may not be available to black workers
because they are more likely to have occupied low-
wage jobs before iheir heaiibh worsened. If ibis is
true, poor health is causing low-income blacks to
spend less time on the job or to leave the labor force.

An alternative explanation for the racial differen-
tial in the relationship between health and eamings is
that blacks may suffer from different and more severe
health problems and this could contribute to the
different impact poor health has on their eamnings.
However, not much evidence exists on the effects of
specific illnesses on the labor productivity of blacks
and whites. The primary reason it is difficult to
determine which mechanism is chiefly responsible for
the racial differential in the relationship between poor .
health and decreased eamings is the lack of race-
specific data. It is clear that these data are needed in
order to develop appropriate policies to reduce the
impact of poor health on worker productivity.
Although available studies of the costs of health con-
ditions do not contain race-specific cost estimates, the
total costs of lost earnings from arthritis, drug and
alcohol abuse, and mental illness are available.

These estimates make it clear that substantial earn-
ings losses do exist at the aggregate level. For
example, an estimated $190.7 billion in eamings were
lost in 1980 because of alcohol abuse, drug abuse,
and mental illness.

Given this connection between the health of -
workers and labor productivity, it is clear that
changes in the financing and delivery of health care
are needed to improve the economic condition of
workers at the low end of the employment ladder.
Currently, many of these workers (and the unem-
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ployed, as well) remain uncovered by adequate health
plans. Many health plans do not cover preventive
health care, increasing the likelihood that workers
will develop chronic health problems that are not
adequately treated. Policies are needed to reduce the
economic loss to society that results from these
chronic conditions.

Endnotes

1. For a detailed discussion of employment and
- training issues, see Simms, 1988, JCPS Working
Paper.

2. The figures for blacks are even worse when the
entire black population (which includes all jobless
blacks) is considered. A little over 39 percent of the
black population over the age of 16 has less than four
years of high school education (compared to 26
percent of whites) and only 9 percent have college
degrees (compared to 18 percent of whites).

3. These findings are based on evaluations of the
MDTA and CETA programs. JTPA activities have
not been thoroughly evaluated yet, but many of these
activities are similar to those operated under CETA.
Since many of the evaluations do not involve actual
experiments, the results cannot always be conclusive.
Some evaluations, for example, are based on the use
of comparison groups that may include individuals
who participated in the program (but who cannot be
identified as program participants), and the results are
probably biased downward.

4. For a detailed discussion of health care issues,
see Headen, 1988, JCPS Working Paper.

EnpNoTBS
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4. CONCLUSIONS

focus on accelerating economic growth and

increasing international competitiveness.
These are prerequisites {pr overall expansion of
employment, but targeted programs are needed as
well. As indicated throughout this statement, it is
clearly in the national interest that those concemed
with economic growth and intemational competitive-
ness address the employment prospects of blacks.
Strategies need to be developed that address the
impact of industrial change, international trade, and
immigration on black participation in the U.S.
economy. In addition to general policies in the arcas
of macroeconomics, trade, and immigration, targeted
programs in education, training, and health care have
been identified as necessary to improve the employ-
ability of low-skilled workers.

a s we enter the 1990s, federal policy must

The previous chapter documented the reasons for
the policy recommendations presented at the begin-
ning. We want to emphasize the importance of the
recommendations at this point.

Macroeconomic policy. As explained throughout
this statement, the growth rates of the 1980s were not
sufficient to reduce unemployment among blacks to
the levels of earlier periods, and many of the jobs
created in the 1980s pay low wages and provide little
room for upward mobility. If the past is an indicator
of the future, it will take a period of stronger eco-
nomic expansion to bring down unemployment rates
among blacks. Rapid economic growth will also
make it easier to obtain funding for the targeted
employment, education, and health programs that are
so badly needed, especially for low-skilled workers.
While acknowledging that the federal deficit is a
valid concem, blacks can still push for policies that
have a beneficial effect on those at the lower end of
the economic scale.

It is clearly in the
national interest that
those concerned with
economic growth and-
international competi-
tiveness address the
employment prospects
of blacks.
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As we face a new
presidential adminis-
tration, it is critical
that new policies be
developed to address
the needs of black
Americans. What is at
stake is not just the
“future of blacks, but
_ the future of all
Americans.
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International trade. In developing strategies to
improve U.S. competitiveness in the world economy,
policy makers should aim toward increasing worker
productivity in order to make gains in both employ-
ment and consumption. Black Americans in particu-
lar are not well served by policies that protect Ameri-
can products without protecting American jobs, or
those that increase consumer prices while reducing
the range of products available. :

Education, employment, and training. Policy
makers must also give high priority to providing
adequate education, employment, and training
programs. This has been a refrain throughout this
statement, but it cannot be emphasized enough. Such
programs are vital to improving the economic condi-
tion of more disadvantaged workers, who are dispro-
portionately black. They provide the best hope for
black manufacturing workers displaced by industrial
change and international competition to maintain
their standard of living. These programs are also
needed because low-skilled workers—both native-

_bom and immigrants—will be a larger proportion of

the work force and should have access to a wider
range of employment opportunities. The key to the
well-being of workers and their families in coming

.decades is the ability to obtain a job that pays a living

wage and provides opportunities for upward mobility.
Programs that are effective in this regard are not inex-
pensive. However, the investment is a sound one.

As we face a new presidential administration, one
that could take us most of the way to the year 2000, it
is critical that new policies be developed to address
the needs of black Americans. What is at stake is
not just the future of blacks, but the future of all
Americans.
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APPENDIX

Comprehensive Table A

Unemployment Rates, by Race, Selected Years, 1948-1987

Unemployment
Unemployment Rate . Ratios

: Black Black & Other/ Black/
Year White & Other Black White White
1948 3.5% 59% - 1.69 -
1953 - 45 - 1.67 -
1958 6.1 126 - 2.07 -
1963 5.0 10.8 - 2.16 -
1968 32 6.7 - 2.09 -
1973 4.3 9.0 9.4% 2.09 2.19
1974 5.0 9.9 105 1.98 2.10
1975 7.8 13.8 14.8 1.77 1.90
1976 7.0 1341 14.0 1.87 2.00
1977 6.2 13.1 14.0 211 2.26
1978 5.2 11.9 12.8 2.29 2.46
1979 5.1 113 123 222 2.41
1980 6.3 131 14.3 2.08 2.27
1981 6.7 14.2 15.6 2.12 2.33
1982 8.6 17.3 18.9 2.01 2.20
1983 -84 17.8 19.5 2,12 2.33
1984 6.5 14.4 15.9 222 2.45
1985 6.2 13.7 15.1 2.21 244
1986 6.0 13.1 145 2.18 2.42
1987 53 11.6 13.0 2.19 2.45

Source: Council of Economic Advisors (1988).
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APPENDIX

Comprehensive Table B

Employment-to-Population Ratios for Youth, by Race and Sex,
1958 and 1987

Males
Age Ratio
Race 1958 1987
16-19
Black 42% 29%
Whits a7 50
20-24
Black 71 62
White ; 76 80
Females

Age Ratio
Race 1958 1987
16-19
Black 23% 26%
White 35 . 49
20-24

- Black 40 49
White 43 69

) Source: U.S. Bureau of Labor Statistics
{1959 and 1988).

*The employment-population ratio is
the employed as a percent of the
noninstitutional population.
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APPENDIX

Comprehensive Table C
Distribution of Full-time Equivalent Employees, by Industry,
1948, 1977, and 1985

Percentage of Full-Time
Equivalent Employees

Industry 1948 1977 1985
All industries® 100.00 100.00 100.00
Agriculture 4.31 1.90 1.60
Mining ’ 2.06 1.02 1.00
Construction . 4.74 458 4.80
Manufacturing 32.27 24.10 20.10
Services®
Distributive Services
Transportation 5.93 3.34 3.10
Communications 1.54 1.41 1.30
Utilities 1.10 0.92 0.90
Retail Trade 12.57 1418 15.40
Wholesale trade 4.97 5.68 5.90
Producer Services
FIRE® 3.49 5.29 6.20
Consumer Services
Hotels,lodgings 2.71 2.00 1.30
Auto and repair 0.73 0.86 - 0.80
Movies, amusement, '
recreation 0.96 0.85 - 0.90
" Private household 3.27 1.27 0.80
Nonprofit Services
Health 1.72 5.19 6.20
Education 0.89 1.15 1.40
Government Services -
Government (total) 14.16 19.57 17.90
Education . 2.95 6.44 5.90

Sources: Noyelle and Stanback (1982), table 2.1; Williams (1988), JCPS Working
Paper, table 6.
*Includes industries in addition to those listed below.

*Services not included are as follows: personal services, business services,
misc. repair services, legal services, social services, and misc. profes-
sional services.

<Finance, insurance, and real estate.
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Comprehensive Table D
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Distribution of Workers Among Earnings Classes, by Industry,

Public administration

1980 /'
Percentage of Workers in Earnings Class
! Middle

High Earnings Earnings Low Earnings

153.0% 115.0% 77.0% 46.0% 45.9%
and to to to and

Industry Higher*  152.9%° 114.9%* 76.9%° Lower
All industries 19.3 13.7 19.6 19.1 28.4
Construction 23.9 16.5 216 18.2 20.7
Manufacturing 24.8 17.5 21.7 18.9 17.7
Distributive services 30.7 20.2 19.8 14.3 14.9
TCUP 1 34.1 22.7 18.5 12.1 12.6
Wholesale trade 24.9 16.0 22.1 18.1 18.9
Retail trade 94 8.0 14.0 194 49.2
Producer services 19.2 11.3 20.6 23.4 25.4
" FIRE® 19.9 10.8 215 26.2 21.6
Corporate services 18.3 11.9 19.5 19.5 30.9
Consumer services 6.7 53 12.0 20.1 55.9
Nonprofit services 144 11.7 21.2 20.8 31.9
Health 11.4 9.7 22.4 27.7 28.8
Education 139 141 21.6 15.8 345

24.6 18.2 24.7 16.0 16.5

Source: U.S. Bureau of the Census (1980b).

*Percentage of all-industry average wage ($13,007/year).
*Transportation, communications, and utilities.
cFinance, insurance, and real estate.
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APPENDIX

Comprehensive Table E

Distribution of Workers Among Earrilngs Classes, by Race, Sex, and
Industry, 1980

Percentage of Workers in Earnings Class

Middle
High Earnings Earnings Low Earnings

153.0% 115.0% 77.0% 46.0% 45.9%

Industry and to to to and
Race,Sex Highert  152.9%* 114.9%*  76.9%* Lower®
Manufacturing
Black women 3.2 8.1 20.3 34,7 33.6
White women 3.9 8.6 24.9 335 29.1
Black men 16.8 19.2 24.4 20.6 19.1
White men 36.4 22.2 20.1 10.7 10.7
Construction
Black women 3.0 6.8 19.8 28.8 41.6
White women 4.8 7.2 24.0 28.9 35.1
Black men 9.2 11.7 21.2 255 324
White men 27.1 166 215 16.5 18.3
Wholesale trade
Black women 1.4 3.8 13.0 29.3 52.5
White women 4.6 75 245 31.8 31.6
Black men 11.8 148 24.6 24.3 24.4
White men 34.3. 19.5 21.1 12.0 131
Health :
Black women 2.9 6.9 246 34.1 31.6
White women 3.5 8.8 23.1 31.5 33.1
Black men 10.8. 10.9 26.6 26.0 257
White men 39.9 13.4 18.2 134 15.1
Retail trade
Black women 1.5 26 9.8 25.0 61.8
White women 1.8 29 9.8 22.2 63.3
Black men 6.8 9.0 175 228 43.9
White men 18.3 13.7 184 155 343
{cont'd.)
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Comprehensive Table E (continued)

Percentage of Workers in Earnings Class

Middle
High Earnings Earnings Low Earnings

153.0% 115.0%  77.0% 46.0% 45.9%

Industry and to 1o to and
Race,Sex Higher*  152.9%* 114.9%* 76.9%" Lower*
FIRE® ’ :

Black women 2.3 6.1 24.3 39.5 27.8
White women 4.8 7.2 24,0 36.6 275
Black men 12.3 13.8 25.5 24.6 23.6
White men 43.8 16.2 17.0 10.0 12.6

. Education (nonprofit) .

Black women 7.2 12.2 21.7 202. 38.7
White women 6.0 11.8 227 17.8 41.6
Black men 15.3 14.6 222 185 29.6
White men 29.9 19.1 20.1 10.4 20.4

Source: Williams (1988), JCPS Working Paper, table 12.

*Percentage of afl-industry average wage ($13,007/year).
*Finance, insurance, and real estate.
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APPBNDIX

Comprehensive Table F

Trade-Related Employment Gap Resulting From Recent U.S. Trade
Deficits (numbers In thousands)

) - : Total Trade-
Labor Requirement Labor Requirement Related
Year Gap in Exports* Gap in Imports® Employment Gap®
1982 0 0 0
1983 - -1,888 -678 -1,210
1984 2,571 . 525 -3,096
1985 4,101 . -1,566 -2,535
1986 -5,506 -2,320 -3,186

Source: Johnson (1988), JCPS Working Paper, table 7.

*The labor requirement gap due to changing exports is calculated by subtracting the
labor requirements for trend exports in a given year from the labor requirements for
the actual volume of exports produced that year.

*The labor requirement gap due to changing imports is calculated by subtracting the
domestic labor requirements needed if imported goods were produced in the United
States from the domestic labor requirement that would be needed to produce
domestically that volume of goods based on past import trends.

°The total trade-related employment gap is the cumulative labor requirement gap for
both exports and imports. It is determined by subtracting the labor requirement gap
in imports from the labor requirement gap for exports. :
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APPENDIX

Comprehensive Table G

Fastest Growing Occupations, 1986—2000
moderate alternative®

(numbers In thousands)

Change in Percent -
Employment employment of total
Projected 1986-2000 job growth

Occupation 1986 2000 Number Percent  1986-2000
Paralegal personnel 61 125 64 103.7 03
Medical assistants 132 251 119 904 0.6
Physical therapists 61 115 53 875 0.2’
Physical and corrective i

therapy assistants and ]

aides - 36 65 29 81.6 0.1
Data processing equipment : .

repairers 69 - 125 56 80.4 03 -
Home health aides - 138 249 111 80.1 0.5
Podiatrists 13 23 - 10 77.2 0.0
Computer systems '

analysts, electronic ) .

data processing 331 582 251 75.6 1.2
Medical records

technicians : 40 70 30 75.0 0.1
Employment interviewers, ' - : :

private or public

employment service 75 129 54 71.2 03
Computer programmers 479 813 335 69.9 1.6
Radiologic technologists - . ]

and technicians 115 - 190 75 64.7 - 0.3
Dental hygienists 87 141 54 62.6 0.3
Dental assistants 155. 244 88 57.0 0.4
Physician assistants 26 41 15 56.7 0.1
Operators and systems . ' ’

researchers - - 38 59 21 54.1 0.1
Occupational therapists 29 " 45 15 52.2 0.1
Peripheral electronic

data processing .

equipment operators 46 70 24 50.8 0.1
Data entry keyers,

composing 29 43 15 50.8 0.1
Optometrists 37 ' 55 T 18 49.2 0.1

Source: U.S. Bureau of Labor Statistics (1887), p. 58.

- *The Bureau of Labor Statistics makes threa projections for all economic trends—ow, moderate, and
high. The moderate projections are used most often.
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10. THE EFFECTIVENESS OF GOVERNMENT TRAINING PROGRAMS

Margaret C. Simms
The Joint Center for Political Studies

The Commission on Workforce Quality and Labor
Market Efficiencf is charged with making recommendations
for the Department of Labor and the natién to increase
the excellence of the American workforce. Among the
‘Commission's responsibilities is an examination of the
roles and effectiveness of privately and publicly
prgvided job tféining and education. ‘ This paper is
.designed to provide information on the effectiveness of
government training programs for the Commission's
deliberations.

INTRODUCTION

The federal government has provided support for
public job training efforts for a number of years.
During the 1960s most of the programs were offered under
the Manpower Development and Training Act (MDTA). In
the seventies, the Comprehensive Employment and Training
Act (CETA) was the major vehicle and during the period
since 1982, the Job Training Partnership Act (JTPA) has
-been thé umbrella for most training activities. There
have been additional programs directed toward specific
groups—--dislocated workers, individuals on public
assistance, and youth.

Although the enabling legislation and A the

- structures under which the programs have been offered
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have changed over the yearg, the activities themselves
have been :airly consistent.. Classroom basic' skillh
training, work experience, specific skills training, on-
the-job training, and job search assistance have been a
part of the federal government's training "arsenal" for -
most of the twenty-five year period. Therefore, éq’
assessment of the effectiveness of training programs qah:
stretch across différent legislative initiatives:

Likewise, even though the legislation has been targeted

toward different groupé, the characteristics of
participants in the programs have been similar enough to

allow comparisons to be made in terms of " the

effectiveness for specific groups.

This paper dJdoes not report on new evaluatioﬂ-
research, but instead synthesizes the existing body of‘
work for these sets of government programs. The
emphasis is on how effectiveness relates to a set of
object;veé that the federal government might have in its
pursuit of increased efficiency of the workforcé;
Consequently, the paper.begins with a delineation of ;ﬁé-
alternative objectives that policyﬁakers may have in
developing and implementing training programs. The;
several groups that are most likely to be in need of
government-subsidized employment and training programs
are identified. The third section of the paper reviews

the literature on the effectiveness of training programs
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for the groups identified and relates the success to the
objectives outlined in section two. The last section of
the paper presents some public policy questions.

ALTERNATIVE OBJECTIVES FOR GOVERNMENT TRAINING PROGRAMS

For most of the twentieth century increased
productivity has been instrumental in the growth of the
American economy. Denison (1979) and others have
éstimated that increased education and training have
been major contributors to increased productivity and
economic growth in the United States since 1930.
Education and training are also associated with higher
earnings and lower levels of joblessness for individual
workers. Therefore, trainiﬁg is beneficial both to the
individual and to society.

Training may be needed by workers at Various points
in their working 1ives-7when the worker is preparing to
enterrfﬁeﬂwgfk force and when the worker is moving (or
trying to move)..from one job to another. The training
that is needed may be basic skills training, such -as
reading and basic mathematics, or it may be technical
training to perform a specific job or progress within a
given occupation.

In the past, basic skills training has been seen
primarily as the responsibility of the public school
systen. It has been expected that individuals would

leave the school system with a basic grasp of reading,
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writing, mathematics .and other subjects. The
acquisition of j;b specific skills has vafied. For
certain occupations and for entry level jobs the worker
has also been expected to acquire the skills outside of
the workforce, either through private training programs
paid for solely out of individual and family resources--
in school or apprenticeships--of through education and
training programs subsidized by public funds. Once a
worker has obtained a jéb, further training can be
provided on the job or in formal training programs paid
for by either tﬁe employer, the employee, or some
combination of the . two. The extent to which the
employer is willing to pay is related to the proportion
of the benefits from training ‘that accrue to the
company. _If the training increasés the likelihood that
the employee will look for and obtain a job with a
different employer, the current employer is unlikely to
fund it. . -,_
The projections for the American workforce suggest
that training provided to workers before they enter the
workforce and over the course of their work lives will
be critical to their pgrformance in the U.S. economy and
to the United Staﬁes' performancg_in the world economy.
SOmé of this training can be providéd by the‘private

sector, but clearly there is a role . for the public
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sector in terms of planning and in terms of service
delivery.

For the most part; the gains from education and
training accrue to either the worker or the employer
and, therefore, the two should be willing to bear the
cost of the training. However, there are several social
objectives that would lead the government to participate
in the training process. When there are a sufficient
number of skilled workers in the available labor pool,
expansion in employment can take place with minimal
disruption to pfoduction. However, when there is a
shortage of skilled worke;s, production is disrupted and
labor costs increase as eﬁployers bid up wages to
attract the limifgd'number of workers available. While
much of the shortage may disappear in time, the economy
suffers from lags in production and that affects
domestic Gross National Product and reduces the_Unitéd
States' competitiveness abroad. Tﬁerefore, society
would benefit if the government facilitated the process
by which workers upgraded existing skills and acquired
new ones. This may be especially true if employment
expansion is taking place in small firms which may not
have the working capital or management cadre to provide
training for their workers.

Another societal objeétive may be to' assist

individuals who could not otherwise obtain employment at
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wages high enough to make them self-sufficient.
Individuals who lack basic or job-specific skills have
difficulty obtaining moderate or high wage jobs. The
soclety then bears a double burden. The productive work
effort is lost and the government frequently pays costs
-in terms of public assistance income and through crime
and other anti-social.behavior. During the past fifteen
years, workers who did not have basic skills and
training to take new job opportunities were increasingly
likely to leave the labor force. This group was
disproportionately composed of workers wifh less than a
high school education. (Simms, 1986)

Adult workers can be divided into four . groups--
employed workers, displaced and unemployed workérs,
returning workers, new entrants with little or no pridr
work expérience.~ Each group has different needs as far
as training is concerned. The currently employed worker
may not be in need of immediaté training, but it is
likely that he or she will need additional training over
the course of the life cycle in order to perform the
current Jjob better and to prepare for other jobs.
Displaced workers can be subdivided into those who have
no reemployment problems, those who have good job skills
but have poor job search skills and those who have fewer

transferable job skills and/or have low literacy.
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The probléhs of the low-skilled jobless also apply
to those new éntrants to the work force who have had
little or no prior work experience. Women who are long-
term welfare dependents fall into this group. Most have

‘very little work 7%perience and testing in several
locations has tverj.'féied .that many have basic skills
deficiencies’(N;ghtiﬁgale and Burbridge, 1987). Youths
are similar to this group in that they have no work
experience. In addition, a substantial proportion of

. the noncollege youth population, especially those who

. have not completéd bigh school, lack basic skills as

/ wéll. | |' '

To summarize, t$e societal objectives in providing

4employment-and tr&ininq programs may include:

1. Traiﬁiné for mobility--both intrafirm and
‘interfi#m-lin order to reduce disruptions
assoéiated with technological and structural
change; -

2. Increasing skill levels--current workers, new
entrants, and returning workers, in order to
increase productivity and raise income levels.

Identifying the appropriate public sector training
programs for achieving either objective is dependent
upon the evaluation of program performance for different
subgroups in the population. Evaluation can take place

on a number of levels. One measure of evaluation would
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be how well the program is carried out-is it efficiently
run, does it have appropriate outreach, is it serving
the target population? The next level of evaluation
would be what effect .11: had on the participants-are
individuals placed in the program that best fits their
needs, does it have positive outcomes?

Answering the last question is not simple or
straightforward. It is certainly possible to compare
the situation of the participant Before program entry
with his or her situation after program exit, but this
gross impact approach would not take account of the fact
that' the individual's situation might have changed even
if they had not been in the program. If their
employment and earnings situation would have improved,
then using the gross impact as a measure would
overestimate the impact of the program. on the other
hand, it is possible that their situation would have
deteriorated in the absence of intervention. In this
case, the gross measure would underestimate the impact
of the program.

To arrive at a measure of the net impact of a
program it is necessary to have a group with which to
compare the participants, a group that has many
characteristics that are similar to those of program
participants except for the fact that they do not

receive treatment. It is possible to get a control
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gr&up "of this type by' randomly assigning program
applicants to treatment (admit to the program) "and
nontreatment (reject the applicant) groups. However,
this approach is usually avoided by program operators
because of the possibility that an individual would be
denied access £§ a program that could substantially
improve their 1lives (Heckman, et al, 1987). The
alternative to random assignment has been the use of
comparison groups, individuals who share many of the
characteristics of the treatment group, but who have not
receivea the treat';ment.1 However, in this situation,
there may be a number of differences that are not
measured, such as motivation, etc. Researchers attempt
to correct for these differences by the use of various
modeling and correction techniques to control for sample
selection bias ahd other complicating factors. (Barnow,
1987)

Finally, evaluating a proéram may also involve
comparing the gains from the program-employment and
earnings for the individual, increased tax revenues and
reduced welfare and anti-crime costs for society-with
the costs of the program-public expenditure outlays and
foregone income by the participant and, possibly,
displacement of other workers from jobs. Such a cost
benefit analysis would involve estimating the costs and:

benefits over a period.of time, which would include an

9
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estimate of whether the program benefits decayed of were
enhanced over time. (Barnow, 1989; Bassi, 1983)
GOVERNMENT TRAINING PROGRAMS, 1962-1989
Following World War II, the interest .in employment
~and training programs dates from the Manpéwer
Development and Training Act of 1962. This program was
originally designed to retrain individuals who were
displaced ffom their jobs due to automation. In the
early years of the program the majority of enrollees
were unemployed family men who had been employed at
lsast thxree years before their job loss. However the
economic expansion of the mid-1960s and the interest in
the War on Poverty led federal policymakers to change
the program's focus. By 1966, the majority of enrollees
were from disadvantaggd groups with more basic
employment problems. In 1973, MDTA was replaced by
CETA, which waé more explicitly designed to assist
disadvantaged groups (Ginsberg, 1980; Levitan and Gallo,
1988; Barnow, 1989).

While two types of activities were possible under
MDTA, formal institutional training and on-the-job
training, CETA included a more diverse set of
acﬁivities, reflecting the greater needs of the CETA
target population. Under CETA, adult work experience

was included to ﬁrcvide those with no prior labor market

experience a familiarity with the "world of work."

10
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Classroom training was added for those who lacked basic
skills and for those occupations in which the classroom
was deemed the most aﬁpropriate setting for skill
acquisition.  So while MDTA included two types of
activities, CETA provided four basic activities:
classroom training, work experience and public service
employment (PSE), on-the-job training (OJT) with a
private employer, and direct job placement.

JTPA, which replaced CETA in 1982, provides all of
the same activities that were available under CETA,
except for public service employment. However, it does
limit the use of work experience and stipends for
participants are subject to a severe budget restriction.
JTPA's primary target groups are disadvantaged youths
and adults (especially welfare recipients), under Title
II and displaced workers, under Title III.

In addition to these major programs, there have -
been other employment and training programs designed for
or available to adults. Theée ‘include the Work
Incentive program (WIN) for welfare recipients (first
adopted in 1967), the Community Work Experience Program
(CWEP) ,. "workfare", programs offered under the Trade
Adjustment Assistance Act (TAA) and various 1local
demonstration programs ‘Sponsored by both governmental
and nongovernmental units. Youth have been included in

the major adult. programs and have. had summer employment

11
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and Job Corp programs available under both CETA and
JTPA. In addition, several youth initiatives, including
“the Youth Employment Demonstration Program Act (YEDPA),
have been tried in the past 25 years.

The framework for reviewing the programs is as
follows: within each major program, the major target
groups and their needs are identified. Then the program

activities they participated in are summarized and the

effectiveness is measured. Several factors are
considered:
1. Did the program serve those it was designed to

help and what percentage of the eligibles were
served?

2. What types of activities did the participants

have access to?

3. What were the outcomes?

aini rograms Under CET.

As indicated earlier, CETA was designed to be a
program that targeted di;advantaged individuals. oOver
the nine years that CETA was in operation, the program
standards and eiigibility criteria were revised in order
to restrict the program to individuals who were thought
to be most in need of the type of assistance offered by
CETA (Ginsberg, 1980; Bassi, 1983). A review of the
characteristics of program participants indicates that,

on many measures, participants met the "disadvantaged"

12
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standards set as one of the program goals. However,

there are also some indications that during the early

- program years, CETA did not serve women at their levels

of eligibility and that women in CETA were
underrepresented in nontraditional programs and in the
higher wage programs such as OJT (Berryman, 1981; Simms,
1985) . Some analysts 'have also asserted that the
pfogram took the ﬁest of the group eligible to
participate (this is called ‘"creaming") (Levitan and
Gallo, 1988).

In order to facilitate the evaluation of CETA
programs, the Department of Labor established a database
which consisted of a sample of program participants. A
comparison group was developed from the Current
Population Survey to go with this Continuous
Longitudinal Manpower Survey (CLMS). The original
evaluationA research on CETA was completed -by Westat,
Inc., which had developed a set of matching techniques
for the cﬁmparison group (Bryant and Rupp, 1987). Later
evaluations by other researchers relied heavily on the
Westat comparison group, but varied in a number of other
respects, such as the particular groups of CETA
participants included in the evaluation, the matching
procedures utilized, the postprogram period used for
observing program impacts, and the statistical equations

used for estimating the program effects (Barnow, 1987).

13
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Estimating Benefits. As a result of the differences
in approach, the estimates for the net impact of CETA

vary widely. (See the appendix for a summary of the

different techniques used and the impact estimates from

major CETA evaluations.) Reconciling <these very.

different estimates has been difficult to do. And
determining which estimates (or magnitude of estimates)
are closest to the true gain to participants has been
practically impossible. Some researchers (Lalonde and
Maynard, 1987) ﬁave asserted that it is not possible to
find estimation techniques that properly correct for all
the differences between the participants and the control
‘groups in the case of nonexperimental data--those that
use cémparison groups and not random assignment , but
others have 'produced some evidence to the contrary
(Heckman, et. al., 1987).

Even though the true estimates for program gains
have not been Qgtermined with precision, some patterns
are éonsistent across research studies. The earnings
gains from CETA were judged to be relatively modest,
between $200 and $600 for program participation,
although the gains from some CETA activities were
estimated to be somewhat higher. Most evaluations found
the program to be more effective for women than for men.
In fact, few studies found consistent positive and

significant gains for minority men. Public service
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employment and OJT were the programs most 11kely>to show
any significant positive effects for men (Bassi, 1983;
Barnow, 1987). For the most part, the increased
earnings appeared to be in the form of greater
employment (more hours worked) and not in the form of
higher wage rates. This would certainly help to explain
the gender differences since women are more likely to be
in the positionv of increasing the number of hours
worked, while disadvantaged males may be more.likely to
be working before program participation but at
chronicaily low wages (Burbridge, 1986).

Cogts and Cost Effectiveness, Program activities in
the employment and training prdgram vary widely in terms
of costs. For low intensity programs such as job search
assistance, cost esiimates are between $50 and $250.
More intensive programs have costs ranging from $1500
(for classroom training) to $5,000 to $10,000 per
participant for work experience, OJT, and PSE activities
(Bassi, 1985; The Urban Institute, 1986).

The wide fluctuation in estimated net impacts makés
it difficult to conduct cost-benefit analyses. Even if
the direction of impact is judged to be fairly uniform,
the inability to obtain a precise measure limits the
ability to construct a cost-benefit ratio. Based on the
findings for women, however, it could be argued that the

more effective programs are the more costly ones. In

15
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order to judge this program cost effective, it may be
necessary to prove that the benefits do not decay
rapidly and therefore the present value of the benefit
stream does exceed the costs for society. Bassi (1983)
did estimate cost-effectiveness for the four major CETA
programs for economically disadvantaged enrollees (who
had higher gains than the nondisadvantaged) and found
only classroom training and on-the-job training to be
cost-effective, with benefit cost ratios.of"l.os and
1.11.when benefits do not décay for five years and 1.69
and 1.80 if the benefit stream lasts for ten years.
m.tning_zrggr.amungsr_ﬂm

Criticism of the operation of CETA, especially the
PSE component, 1led to the restructuring of the
employment and training delivery system under the Job
Training Partnership Act. In addition to reducing the
‘amount of moneyAévailable for job training, the new law
decentralized the program, provided for more state
oversight and introduced more accountability. States
were given more flexibility in the administration of the
program and Service Delivery Areas (SDAs) were required
to establish performance standards to hold service
providers accountable for outcomes from the use of
funds. While the regulations allow SDAs to set their
own performance standards, within given parameters, the

/

majority started the program with employment and

16
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earnings standards (Nightingale, 1985). Some of the
early reviews of the implementation of JTPA asserted
that these performance standards led to program
structures that emphasized quick treatment and screened
out the hard to serve. This appeared to be a particular
problem for youth who were high school dropouts. Some
program evaluators noted that youth were being asked to
take literacy tests and were rejected if they did not
r-ad at a ninth grade level (Orfield and Slessarev,
1986; Levitan angi Gallo, 1988). This tendency was
aggravatéd by a reduction in funds that limited the
percent of the eligible population that could be served.
Consequently, it was argued, the program was not serving
the mandated populations--youth and disadvantaged
adults--to the extent that it should.

I1s JIPA Serving the Target Populatjion? An analysis
of JTPA participation by the National Commission on
En;ployment Policy (Sandell and Rupp, 1988), disputed the
argument that JTPA was not serving the mandated
population by comparing data on JTPA participants in
Ifrogram Years 1984 and 1985 (obtained from the Job
Training Quarterly Survey) with estimates of the'
el.igible population constructed from the March 1986
Current Population Survey. They defined the true
target population as those who met the JTPA eligibility

standards and who were unemployed. The arqument they

17
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developed was that a true indication of willingness and
availability to participate in a JTPA program was to be
unemployed (not employed and actively looking for work).

By this definition, they concluded that JTPA was serving
about 13% of the eligibles who were likely to volunteer

for program participatioh. This is a rate substantially-
higher than other estimates, since it eliminates
individuals who are either employed or not in the labor
force (aboq} 88% of the eligible population at the time)
from consideration. Using their definition of the
"active eligible", the researchers ifound that wslfars
recipients and minorities were served at rates
comparable to their rebresentation in the eligible
population and’ youth were overserved. The only
population they identified as being underserved was
adult high school dropouts. While they were 38% of the .
unemployed eligibles, they were only 26% of the JTPA :
participants.

There are some drawbacks to the Sandell .and Rupp
approach to defining the group of eligibles that are
likely to enroll in JTPA. For youth the unemployment
measure ("are you actively looking for work") is much
more unreliable as an indication of interest in and
willingness to participate in an employment and training
program. The labor market status of youth is much more

fluid, with movement in and out of the labor force being

18
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quite volatile. Moreover, since the goals of employment
and training programs for youth are often broader than
iﬁmediate postprogram empioyment, the concept that may
work for adult males, will probably be less useful for
youth. It may also be somewhat problematic for women on
welfare as well.  The income likely to be generated by
employment without skill enhancement would leave many
welfare recipients financially worse off than they are
_on public assistance and the lack of affordable child
care could also reduce their 1likelihood of actively
seeking work. Thaf may not mean that they are unwilling
to participate in a training program that would increase
their wage earning capacity, providing child care were.
available.
o o s

When JTPA was initiated, the evaluation plan was to
continue with the type of database that was available
uﬁder,CETA. However, a review of the CETA evaluations
and other evidence led' a Labor Department panel to
recommend the abandonment of the Job Training
Longitudinal Survey in favor of a random assignment
‘experiment and research on structural modeling that
would resolve the 'prbblem of selection bias.
:{étromsdorfer, ';987) That evaluation is currently
underwvay. In the meantime, the data on the impact of

JTPA is quite limited. The most recent national study
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of JTPA is the Department of Labor's Inspector General
audit (DOL, 1988) In addition, several states have
undertaken evaluations of their own programs. Two of
these studies are reviewéd here.

The . Inspector General (IG) report is not a net
impact analysis. Instead, it 'is a review of the
characteristics of the participénts and an analysis of
the postprogram outcomes. The audit is based on 58
sites selected for review. No -comparison or control
group is included so that it is hard to say definitively
.how these outcomes compare with what would have happened
in the absence of progrém,participatidn.

' The feport's review of program participation led
the Inspector General's Office to assert that the
program has not been targeting the hard-to-serve
population. An analysis of the age, educational
attainment, work history, and receipt of |©public
assistance of participants was conducted. The IG found
that 60% of the participants had a high school education
or better and the typical participant had prior work
experience. One-half of the adults received
nonoccupational training, the majority -getting job
search assistance. Of the one-half receiving
occupational training, the group was almost evenly split
between OJT and classroom training. The audit was

fairly critical of the programs offered, asserting that
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60% of the OJT participants would have been hired by the
employer in the absence of a program and pointing to the
fairly short periods of program involvement. Job search
participants were only- in thé program for one month,
remedial education particiéants for three months and
occupational tréining enrollees for an average of six
months.

While placement rates were fairly high, with 70% of
program terminees entering unsubsidized employment, only
58% remained on the job in which they were placed for
more than 4 months. Sixteen pércent were in second jobs
and 26% were unemployed. The vast majority (70%) were
Aearning iess than $5 per hour and only the participants
who were under the age of 35 showed an increase in wages
over pre-program earnings. Among youth, 50% of those
not entering unsubsidized employment had other positive
outcomes such as enrollment in other training (45%),
attainment of other employment competencies (34%),
school completion (16%), and enrollment in
~apprenticeship programs or the militéry (5%) .

Several states have undertakeh evaluations of their
JTPA programs, using guidelines similar to those issued
by the National Commission on Employment Policy and
reports from Indiana and Nevada are discussed here.

The state of Indiana conducted a net impact

analysis evaluation of its JTPA program for individuals
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who were in the program between October 1, 1983 and
March 31, 1984 (State of Indiana, 1986). The comparison
group used for the analysis was Employment Service
applicants. The two groups showed similar declines in
earnings prior to application. to the respective
activities. However, there were differences in the
demographic characteristics of the two groups. The
Employment Service applicants were more likely to be
white, more likely to be female; they were slightly
older and less likely to be on welfare.

Unlike the CETA evaluations, the Indiana study
found positive outcomés~ for all participant groups
exaﬁined. For men who participated in 1983-84, the net
income gain in 1985 (post-~program year) was $1400 (in
constant 1983 dollars). White women had net income
gains of $1000 in the first postprogram year. No gains
were calculated for minority women because of concerns
about the dissimilarities between the participant group
and the comparison group for minority women. Welfare
recipients had increases in net income of $1200, an
amount equivalent to their preprogram annual earnings.
The welfare grant reductions were $105 per month, an
amount that peaked approximately 12 months after program
termination. This peak occurred because many welfare
recipients were able to move off welfare within two

years without program intervention. The analysts
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attributed the iarge net gainslfor welfare participants
to the fact that the comparison group is heavily
weighted by WIN mandatory individuals who are required
to register for work, but who are probably not extremely
motivated. '

The findings of positive impacts for males is
somewhat surprising, given the fairly consistent
findings of no gain under CETA. Moreover, while there
were no significant differences by race or ethniciﬁy,
measured impacts were highest for Hispanic males, next
highest for black males, and lowest for white males.
Since minority males were least likely to have gains
under previous programs, these fihdings raise several
questions. The study cites the absence of stipends as a
possible explanation, arguing that males who are
enrolled in JTPA really have to be motivated while those
who were in CETA programs were motivated primarily by
the stipend. However, the choice of a comparison group
may also have affected the findings. The black male
JTPA participants were more 1likely to be high school
graduates and were more likely to Be veterans. Both
factors should have made them more attractive to
employers. On 'the other hand, the participants had a
very large preprogram dip in earnings that began four
years before program enrollment, while the ES applicants

had dips two years prior to the enrollment period, which

©
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would suggest that intervention was necessary for the
program participants to recover income. Given that
Indiana is a state that underwgnt severe employment
problems as a result of both cyclical and industrial
change, it might be expected that males who may have
lost Jjobs in manufacturing industries would need a
strong intervention to move them back onto a high and
sustained earnings path.

The Nevada evaluation also used Employment Service
' applicants as a comparisoh group, and they found similar
‘'study covered JTPA participants, aged 22 to 65, enrolled
in Nevada proqraﬁs between July 1, 1985 and June 30,
1986. The researchers estimated the net income gain
based on three quarters of postprogram wage data. The
comparison éroup included only those ES applicants who
were economically disadvantaged, but it was difficult to
find a match group. Even after adjustment, the female
JTPA participants appeared to be more disadvantaged than
the comparison group. The annualized estimates of ne;
gains for males ranged from $1436 to $1726, depending on
'the program. It appears that OJT may have been more
‘successful than classroom training. Women had gains
between $632 and $926, with most of the gains coming
from increases in time employed and not increases in

wages. Gains for men did show a wége effect.
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Displaced workers (Title III). The General

Accounting Office (GAO) recently conducted a review of
the services provided to displaced workers under JTPA
(GRO, 1987). They estimated that approximately 7% of
the eligible displaced workers were served by Title III
programs between the beginning of JTPA and June of 1986.
The vast majority of those receiving services (84%) were
provided with job counseling and two-thirds were given
job searcﬁ assistance. Only about one-quarter had
classrooﬁ training and 16% were placed in OJT slots. A
mere 6% received remedial educational services. Title
III programs had a high placement rate, with 69% of
program ferminees having Jjobs at the end of the
enrollment period. The average wage rate of $6.61 was
lower than previous wages and below the $8.52 average
for private sector workers, but above the ratesh for
terminees from other empioyment and training programs.
The relative success of the JTPA program must be
judged against its shortcomings. - Although the
Department of Labor had not set performance standards
for displaced workers programs, about 80% of the states
did, and most of these were placer. ..t standards. These
standards may have been a factor in the selection
criteria used by service providers, causing them to
screen out harder-to-serve applicants. The participants

in Title III programs were predominantly white males
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between the ages of 22 and 44, with at least 12 years of
education. When compared with the profile of the
typical displaced worker during that time period, it
appears that older workers and those with less education
were less likely to be served by JTPA than would.be
expected, given their rebresentation in the population
of displaced workers. GAO found this was especially’
true if the service provider screened entrance into the
program. These findings suggest that those individuals
who are most in need of assistance have been the ones
least 1likely to receive it under JTPA programs ior-
displaced workers.
SPECIAL PROGRAMS FOR YOUTH

Structuring and evaluating programs for youth has
been a more difficult task than for adults. In many
cases, the purpose of an employment and training program
goes beyond immediate postprogram employment. . At the
upper end, the expectation is that program intervention
will place the youth participants on a different life
track leading to further education and training,
increasing long-run earnings curves, reducing criminal
and other anti-social behavior,' and decreasing the
incidence of early parenting and 1long-run welfare
dependehcy. Clearly, for most youths, a work experience
program is too limited to have such a large impact on an

individual's life. Increasingly, policymakers and
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policy analysts are pointing to the one program that has
been widely judged a success for youth, the Job Corps,
.as a model for youth programs. The Job Corps was
designed as a massive intervention into the lives of
high school dropbuts. The individuals who enrolled in
the Job Corps were taken to residential sites away from
what was considered to be a negative urban environment
and offered a fairly lengthy curriculum that included
both basic skills and occupation-specific training. 1In
addition, participants were provided with counseling and
health services and a broad range of other support
services. An evaluation of the Job Corps by Mathematica
Policy Research, Inc. (Mallar, et. al., 1980) indicated
that the program not only increased employment and
income,2 but resulted in youths seeking more education
and training, being mofe likely to enroll ih the
military, and 5éing71ess likely to engage in criminal
activity or be dependent on welfare.

These findings, in combination with some concerns
about the ability of JTPA, as originally structured, to
assist the youths most in need of help, led to the
development of several programs that combine JTPA
activities with additional services. Two programs that
are currenfly in place are the Summer Training and

Education Program (STEP) and JOBSTART.
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STEP is a program that was developed as a
demonstration by Public/Private Ventures of
philadelphia. (Sipe, et al, 1988) The program was
introduced as a demonstgation at five sites (Boston,
Fresno,' san Diego, Seattle, and Portland) in 1985.
Participants iﬁ the program, which combines a
governmentfsubsidized summer job with remedial reading
and mathematics and life skills instruction, are 14 and
15 year olds who are eligible for the Summer Youth
Employment and Training Program (SYETP) under JTPA Title
IIb. Youths who are targeted for the program ‘are 10w
achievers who are high dropout risks but who are still
enrolled in school.

The STEP program consists of two summers of work
experience and classroom activities and support services
during the intervening school year. The program
evaluation used SYETP enrollees as a comparison group
and the gains that were measured included 1) net math
and reading gains for the first summer ; 2j retention in
- school the following year; 3) gaigs in math and reading
during the second summer; 4) changes in sexual and
-contraceptive behavior. In the four years of the
demonstration, approximately 4500 individuals have been
followed and postprogram evaluation will continue until

1992.
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The rationale for the program was based on findings
that jobs alone (as was tried under YEDPA) were not
sufficient to prevent at risk students from dropping out
of school. Instead, -stronger interventions that
improved basic skills and changed behavior were needed
(Berlin and Sum, 1988). In-program and postprogram data
indicate that the program does have modest impacts on
_basic skills. STEP participants had significant net
gains in reading and math during the first summer.
While the control group lost skills over the course of
the summer, prograﬁ participants in 1987 gained and the
difference between the two groups was 0.5 years for
reading and 0.6 years for math. The impact of the life
skills course was less apparent the first summer. Wwhile
their knowledge of:.contraception increased, not all
program cohorts had increased the use of contraception
and few changes in sexual behavior were reported.
During the school year, modest impacts were seen for
individuals who had strong support services. Second
summer gains were also rgcorded for reading and math,
but only two cities followed the control group, so the
net impacts are not clear.

- JOBSTART is another program that combines regqular
JTPA programs with additional activities, including both
education and skills training. (Auspos, 1987) The

program, which is being evaluated by the Manpower
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Demonstration Rgsearch Corporation, began in August 1985
and includes 16 sites, 13 demonstration sites and three
nonresidential Job Corps progranms. Participants in
this program are high school dropouts who would not.
normally be recruited for JTPA since they were reading
below the afh grade level. The emphasis is on longer
term, more intensive training than the JTPA systenm
usually provides.

Individuals were enrolled in JOBSTART on a random
assignment basis so the control group would be
comparable on most dimensions and sample selection bias
would be eliminated. Enrollees received basic education
and occupational training over an average of six months,
either sequentially or concurrently (Auspos, et al,
1989). In addition support services and life skills
courses were available at some sites. Individuals in
sequential programs received more basic gducation,'but
significantly less occupational training. on average
individuals participated in the program activitiés for
over 400 hours. Young mothers were the only group that
had significantly lower hours of participation. Those
who did receive training were most 1likely to be in
moderate skill level programs. The interim followup
findings indicate that all subgroups had positive
outcomes, with the treatment group being more likely to

receive GED certificates, but less likely to be employed
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than the contrel group. However, since most were in
JOBSTART for much of the time between enrollment and the
followup interview, this is not unexpected.
POLICY iSSUES

This brief ' summary of recent experiences with
gbvernment-subsidized employment and training programs
reveals that many of the programs have had positive
effects, but the effects have been quite modest.
Evidence also exists to indicate that the more effective
programs for youths and for adults with serious labor
market problems are the more expeﬂsive ones.3 In
general the programs have served only a small proportion
of the eligible populaéion. Under JTPA, estimates of
the percent of the eligible population served has ranged
from 5 to 13%. Moreover, under JTPA, some of the most
disadvantaged--older workers, high school dfopouts, etc-
-have not been served at rates proportionate to their
' representation in the eligible population. While some
findings indicate that JTPA has had positive outcomes
for those who need low intensity services, the regular
JTPA programs have not done very well at aéhieving the
objective of reaching the hardest to serve. Evidence
- from - demonstration projects such as JOBSTART indicate
that the system can, in fact, be adapted to meet this

goal.4
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These findings suggest several important policy

.questions:
1.'

Given that past programs have been able to
serve only a small proportion of the
population, should future programs:

a) continue to have the éame mix of activitieé'
with more funds and more participants?

b) change the mix of programs to serve fewer
participants more intensively or more
participants less intensively.

Should more attention be paid to the
assignment of individuals to specific program
activities, to ensure that individuals geé the
most appropriate service and does doing this
infringe on the participants' choices in an -

unreasonable way?

Ansvering these questions within the current budgetary

climate will not be easy.
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_APPENDIX

Summary of Selected Evaluations of CETA

Tobin 1 Source: Burt S. Barnow 1987
Summary of Estimared CETA Impacts on Earnings
. Bawi et al,
(1984)
Nonwcifare  Dassi Basi
Wett  Wem  Wesimt . Disad- * etal.  etal. Bloom& DIW DIW

(19813  (1984) . (1984) Dami  vantaged ° (1984)  (1984) Mclsughtin (1984)  (1984) Gensa
FY76 FY76 FY77  (1983)  Adults Wellars  Youth (192) Aduls Youth  (1984)

] -+ a.s. na. 0.8 [XS na. na.
Whits womes ++ + ++ -+ ++ LR g 0 n.a. n.a.
White men + ¢ LRd (X% [ +e - n.a. [ X%
Minority womes ++ + ++ e +e e o n.s. n.a.
Minority mes + 0 -+ 0 - [] - a8, aa.
Womss ns. n.a. n.a. LK N X na. [ X' n.a L]
Mea a.s. (XN n.a. na. n.a. na. n.8. ne --
rsa + [] .+ nas. (X9 n.a. n.a. a8 XS
* White women Y .8 .8 + 4 e e +*+ as XY
White ;en 0 n.a n.a. n.a. + AR 0 (XY na.
Miacrity womea . a.s. o.a. 0 0 [ - (XN ..
Misority mes [] (X% a.s. 0 0 ] - (X% (XS
Women n.a. a8, na. aa. na. aa. a8, as +*
Mo A a.a. na. a.s. 0. na. a.a. as. - - -
i 0 - - n.a. na. a.a. n.s. ns a.a. n.a. na.
.White women L] a.8. (XS - L e - *re o.a. (X% na.
Whits men - 2.8 n.s. na. + + - - 0. a.s. na.
Misority wowss + a8 n.a. e + e . - +e as as. na.
Misority mes 0 n.a .. - + 1] - +* as. a.a. a.s.
Womes a.a. 0.8 na n.s. n.a. n.a. na. L - 0 +
Men n.a na. a.s. a8 a.a. n.a. s, 0 - - --
cr . + + ++ a8, a.s. na. na. as. [ XY n.s. na.
Whits womes ++ as. n.a. 0 + + - +ee na. na. na.
Whits mea + na n.s. na, -- - -- + na. na. na.
Misority womes + e as. n.a. e+ - - ree s na. na.
Minority men +++ aa n.s. +4 [ - - + a8 .8 n.a.
Womes - as [ X% na. 8., LX% a.a. +ee 0 [] e
Men .8 as s.a. aa. n.s. a.a + - -— - .
ar +e ++ *re a.e. (XX n.a. n.a. a.a n.a. na.
White womes + 4 a.s. a.s. + ++ + 0 +ee n.e. na. na.
‘White men ++ aa. n.a. a.a. ++ +++ + - n.a. 0.8, na.
Minority womes +ee [ ¥ a.s +ee + ++ e +4 0. n.s. a.a.
Misority mes +ee s a.a. ++ e ++ *+ [] +h e n.a. n.a. na.
Women [ XS [ X9 [ XN as. XS s.a. na. ++ [} ++ RS
Men aa as. aa n.a. a.s a.a. n.s. + - - ..
MUL + +4 ‘e 0.8 a8 [ X8 n.a. na (X% na. na.
‘Whits women + as. LEN ++ e +es ++ a.s. LY n.a. n.a.
White mea o (XN a.a. n.8. +e +ee - na na. a.a na.
Misority wemes +ee .8 n.s ++ 4 +e +4+ - n.s. 0. nas. na.
Mimerity - as. na. - 0 ‘e - n.s. nas. n.a. na.
Women as. a8, [ XY as. s [¥% aa. a8 na. n.a. na.
Mon a.s. na. a.a. o a8 0. n.a. a.s. na. (XN na.
Codiag scheme: - ~ ~ Less than - $1,000 + + + Greater than 31,000 0 Betweea - $199 and $199

=~ Betwees -3300 and - $999 ++  Between $500 and $999 o
- Betwesa ~$200 and - $499 + Between $200 and $499 N
PSB = Public Servics E WE = Work E Cl=Q Training, OJT = Ou-the-lob Training, MUL = Multiple

Ses Tabls 2 for description of the stadies 304 Table 3 for dollar amounts. DIW i Dickinson, John, and West (1984).
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Table 2
< y of Studies Reviewed

Westat Wenat Bassi
(1) (1984) (3983,
Program ms-ane M3-8716 (A) 113616
emry Me-4T! (B)
Pustprogram wn 977 (A) 19, 15Mm
period 1978 (B)
CLTA participants  Ages 14-60 Samc s Westas (1981) ea-  Seme a3 Westat
inctuded in Enrolled in CT, PSE, cept family income ¢x-
analysis QIT, WE or MUL chudes perticipant's
Ower 7 days in progrsm carmings
Prios yeas earnings fess
than 520,000
Prioe year [amily income
feas thaa $30,000
Terminsted (rom program
by 12776
Valid SSA matchon Jof 5
CPS individualy Same age, carnings, in- Same as Westat (1961) Same a3 Westat
cligible for come and SSA maich «1981)
comparison In Labor fosce V76 or
group worked ia 1975
Matching Cell matching for 1972-74  Cell matching for each ac-  Same as Westat
procedure casnings groups tivity, (1981)
* For low earners: Exact  Exact maich oa sex, 1975 .
maich on sex, race, and SSA carnings (for A) or
age. Collapsing pes- - 1976 SSA camnings (for
mitted o cducation, B). change in SSA cam-

force expesience. (amily
Gead status, 1975 55A
earnings, change in SSA
carnings 74-75. change
in SSA earniags 7)-74,

ings for 1wo prevoius
years (1973-74 and 14~
75 or 74-75 and 75-76),
snd race. Collapsing
permitted for match on
gz, education, family
income, prior year labos
force N "

poverty status, private
sector

« For intermediate earn-
en: Exact match on sex,
sace, 1973 SSA earn-
ings. change in SSA

Camily
bead status, and poverty
atus,

e . —— o —— s = ——
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Dickiasos,
Baii Bloom & Sohason,
et : -d Went Geraci
(19H) (19%2) (1904) (1580)
mMe-wT 1715-676 196-12% ms-1e
1978, 1979 1976, 1977, 1578 97197 sveragn
1978
Wellare reipeents Agrs 23 0 &) Ages 16-64 Seme 23 Westat (1984
s0d others eco- Ensotled i CT, Not in summer youth except oves age 12)
nomzicatly disad- OJT, ur WE oaly program .
vantaged ages 18- Over 7 daysis pso-  Compiete or chuse SSA
65, yout!) ages 13- gram maich
n Not ia program ia 1970
No other risirictions
For ages 11-65. 00 Ages 25 1o & Adults e labue force in  Same a3 Westas (A)
wetlare ce cco- Earncd less than vis
momically disad- SSA maumum Youth s tabos fosce i
vastaged from (9%0-75 V16 o1 who worked
For youths 13-22. 1975 (amily income . @ 1978 .
wsed Weitat (B) less than $30.000
AB economically dis- Al CPS individuals  Weighied ncasest- Same as Weuas (A)
advaniagrd and who met the neighbor match
wellare ¢icipicats sbove criteria based oa SSA casn:
18-63 it huded in ings in 1970-75,

were inchuded

adult stely .

For youth 13-22.
wed Wedst
(1981) ycush
march growps

square of 1975 SSA
panic, othes aunor-
ity age. sge’, age’,
(amily bead status, 7
occupational caiego-
fies, public sectos
employmens, poverty
status, AFDC recip-
ieon. Ul cecipeent,
percent of lime
wurked @ 1975, per-
ceot of ume worked
w 19N, CPS re-

we
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‘T'able 2 (Continued) .
Dickinson,
Bassi ' Bioonm & Johason,
Westat Wesiat Bassi et al. McLaughlin aad Wen Geraci
(1981) (1984) (1983) (1989 (1982) (1984) (1964)
umqu 74-75; collaps- ported carnings for ’
¢ ing M oa other those 81 SSA maz-
imum, 15 iszeractios
. Fov .’ camers: Same variables
& intermediste camers Maich groups formed
except family income overall and by
given less priority i cell sctiviy.
Regession Weighted least squares Weighted least squares First differences First differences Fixed effects OLS Ordinary least squares  Two-siep procedure:
P Sep sons for Separate regressions for oLs oLs Model with indi-  Scparate regresswas by (1) wau o pustive
each race-scx-carnings each activity Separate regres- Scparate regressions vidual ume tremds age-sex-activity
group sioas by sex- by race-sex- and correction for satus 43} \Nd‘mga heast
. ace status wellare slatus earmings drop for squares fos positive
pasucipants eainces scparate
analyses by sex
w-
U Regressors Family bead status, educa-  Same as Westat (1981) Age. age’ Age. Age’ Age. Age’, educa:  Same m\mon as Age. Age’, cducation,
tion, educanon’, lu,wn‘ maatal uatus, bead

tiom, prior work im pri-
vate sector, 1973 SSA

carmings, 1974 SSA

ecarnings, proxy (or ¢y .
clical uncmploymeat,

family income, prior

labor force status, age.

educational disadvan-

tage and stalus (age 16~

18 only), veteran stalus

(males oaly), presence

of children undes &

(females only). presence

of children 6-18

{females only)

- famdy size, minor” of bousebold status,
) ity staws, head of " ‘economicatly du-
7 household s1atus, advantage sistus,
j currem marial qinofdy status, pres

/ status, past marni- ence of chidrea -
1al status, pres- under 6 (females
W ence af children - oaly). presence of

7 under 4, presence | R chuldren 6-17
. of children 4-6, (females oaly). -
presence of chil- teracton terms foe
dien 7-18 expericace and
cducation.

In its 1984 work, Westat weighted the CLMS cases by the inverse of the
probability of being sampled. The rationale here is that the |mpac| mlghl
vary by the char ics of the par icipants so that the esti d impact is
actually an average impact, If this is the case, then weighting the observa-
tions is one method of correcting for this specification ersor. Note that both
types of weighting used by Westal are intended to correct for implicit

specification crrors, whereas the more common weighting scheme used to
correct for heteroscedasticity is used 10 improve efficiency.

The explanatory variables in Westat's regressions were similar to those
used in the matching procedures with several notable exceptions. First,
dummy variables were added for participation in CETA activities. Second,
SSA earnings were entered as contnuous variables rathee than as a series of

ave
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Table 3
Impact Estimates
Bassi .
e1al. (1984) Bassi Bassi
Westat  Wesiat  Westat Noawellate asl et al Bloom A DIW DIw
(1981)  (1984)  (1984) Bassi Disadvantaged (1984) (1989) McLaughlin (1984) (1984) Geracs
FY7% FY? FYT (1983) Adults Weltase Youth (1962) Adults Youth (1984)
Overall 00 129° 596° - - - - - - - —
White women 500°  408° 534 740°-778* 0s°-762° 840°-949° (68)-(23) - - - -
White men 200 0 500° - 17-136 s78-691" (576)°-(315)° - - . -
Minocity women 600°  33%° 102° 426°-671° 79°-810° 659°-703 Q- - - - -
Minorily men 20 (104 6s8* 117-21 116369 anye (758)°-(681)° - - - -
Women - - - - - - - 800°-1,300° 1] 188 -
Men - - - - - - - 200 (690)" oy -
PSE 250° (13 634° - - - - - - - -
White women 950° - - 614°-701° 1.049°-4,229° 1,558°-1,563° BH2°-990° - - - -
White men 100 - - - 302-303 1.218°-1,307° (180)-(81) - - - -
Misority women 6s0° ' — - 259-815° 1,605°-1,623° 1.648°-1.613° 1,125°-1,190° - - - -
Minori - - 2 32)-274 (396)-(319) - - - -
s = - = e i o - - - 2 L
Men - - - - - . - - (836)° o) @n
WE sy @9 L - - - - - - - -
Whits women 0 o - - (293)-(120) 760°-862° S05-854" (333)-(315) (K - - -
White men (4%0) - - - 56-438 22-74 (1.021)°-(872)° (300) - - -
Minority women 300 - - 872°-1,023° 361-400 825°-874" (320)-(185) g - - -
Minority men [ - - 391)-(310] 3%0-389 @929 (983)'«(%12)" - - -
Wonzny - - - ! ):.( ) - _‘ - 800°-1,300° (22 [e0] 207
Men - - - - — — - (100) (520)° (.108)*  (588)°
cr 350° 27° 1400 - . - - - - - -
White women $50° - - 63-205 5-354° 315-451° (332)-(288)° 1.300° - - -
White men 400 - - - (543)*-(457) (440)-(120) (962)°-(818)° 300 - - -
Minority women 300" - —_ 426633 245-301 206-369* (342)°-(247) Lx- - - —
Migorit 200 - - - - ST0)499, (872)°-(845)° - h oy
Wonen, o - - - m_m wz_us { ): ! );( 800°-1,400° [ nr oL
Men —_ - - — _ — - (43) (se8)* M
o 8s0° 31 1,091° _ - - - - - - —
White women $50° - - 80-382 01°-724 190-318 Qm-n 1,200 - - -
White men 7%° - - - 616°-7%6° 995-1.201° 452-46) (200) - - -
Minority women 1,200 - - 1,368°-1,549° 73244 364-587 m'-c;r;r . umn' - - -
Minority men 1,150° - - 2,053°-2,057° a_gige 434750 (260)(8) sw° - - -
Wmny 13 = = 53 _2 057 m ;m - H 20051.400°" 3 99 s
Men — - - - _ — - 300 [173) (348) 612
ent, WE = Work Exp CT = Qlass-

Noge: Al fuimnn are in postprogram year doltars except for Bloum & Mclaughlin estimates,
which are in 1980 dollars. DIW is Dickinson. Johnson, and Wesi (1984). Numbers in paren-
theses arc negative impact estimates. An * indicates that the esmate is statistically sigmficant

atthe 05 fevel PSL = Pubhc Service &
room Trauung. (II = Onthe-Jub Trumng. MUL = Muluple Activitiey
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Table 3 (Continued)

Bawi

JDYMPUSIUL. 1141 HOW

et al. (1984) Bassi Bassi
Westat  Wesiat ~ Westat . Nonwelfare e al. etal Bloom & DIw DIw
(1981)  (1986)  (1984) Bassi Disadvantaged (1984) (1984) McLaughlin (1984) (1984) Geraci
FY 76 FY 76 Y nm (1983) Adults Wellare . Youth {1982) Adults Youth (1984)
MUL 350 530 1e77* - - - - - _ _ _
White women 450 - - 433-602 754°-764° 2,459°-2,700° 493-636* - — — -
White men 150 - - - $51-613 1,208-1,553° (657)-(484) - — - -
Minority women  1,400° - - 1,195°-1,599° 683°-147* 928°-978° 381-(15) - —- _ _
Minority men (300) - - (2171)"=(1,654)" (43)-137 995-1,147 (4T2)(239) - — - —
Women - - - - - - - - - - -
Men - - - - - - - —_ - —_ -

sequence of this procedure is that very few explanatory variables remain.
Because the Bassi and Westat (1981) studies used the same data, the first
and third columns of Table 3 can be compared to see the effect that usmg a
first difference esti has rel toincluding a large ber of
tory numbers. The comparison is complicated somewhat because Bassi uses
1wo different base years for computing her first differences, and she per-
forms no analyses for white men because she found the Westat comparison
groups to be unacceptable. Bassi's findings were g Iy i with
those of Westat, but in some specific race-sex- aclmly combinations there
were significant differences. For example, Bassi’s overall estimates for
minority men and women bracketed the Westat findi and her esli
for estimated |mpacl for white women was about $750 compared t~ Westat's
of $500. H , Bassi esti d that participating in multipl
activities lowered earnings for minority men by about $1,900, wl‘nlc Westat
estimated the earnings loss to be only $300.

DJW noted that Weslal did not include carnings for the year immediately
prior to program particip in their regr and when they added this
vanable to the Westat formulation the |mpacl estimate decreased from $265
105173. E gs in the year i di pnor to participation in a
program tend to decline from the lrend in the years preceding it.* The

nt of the “preprog dip” in the analysis can play a sub ial role

——
18. See Westat (1981 and 1984) for diagrams illustrating the presence and magnitude of the
decline in carnings in the period priof (0 pmgnm entry A preprogram dip in earnings was also
observed in evall of Manp I and Traning Act (MDTA) programs. see

Ashenlelter (1978).

in the estimates of program impact. If the dip is a transitory phenomenon,
then it could influence selection into the program without having a long-
term impact on earmngs I this view is correct, than Westat's use of enmnp
in the period i diately prior to prog :nlryas a variable for
but excluding it from the postprog earnings fi can be ]usuﬁed
On the other hand, ifthe dip indicates a permanent decline in human capital
(or the value placed by socicty on the human capital), then carnings in the
penod |mmcd|alely prior to program participation is likely to be a key
in g later

Which mlerprctauon of the preprogram carnings dip is correct? Unfortu-
nately, both interpretations are likely to be correct in certain instances, and
when an individual with such a decline in earnings is identified it is difficult to
say a priori her the decling is itory or per Note that the
CETA programs were likely 10 attract mdmduals with different types of
declines in different activities. The PSE program served a wumercychcnl
function, so it was likely to attract individuals with a temporary decline in
earnings who would use the PSE job as a means of tiding them over until the
d. Training progr on the other hand, were more

P

likely 1o attract individuals with a per decline in carnings. In the
tuation of the Dx iver prog which served laid-off auto workers, a
large permanent decline in carnings was observed; see Kulik, Smith, and
Stromsdorfer (1984).
In the CETA evaluati idered here, the her must d
whether the decline that precipitated or was iated with program entry

was transitory or permanent (or, more preciscly, how it was perceived by the
participant), and he or she must also determine the nature of such declinesin

3
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NOTES

1. One problem that frequently arises with the use of
comparison groups is that members of the comparison
group have, in fact, received the treatment but they are
not identified as such.

2. The only group that did not have significant
increases in income was women with children.

3. These findings are supported by findings from
demonstration projects such as the National Supported
Work Demonstration and work-welfare demonstrations
conducted by the Manpower Demonstration Research
Corporation.

4. Several program models in the work/welfare system
show that JTPA is also playing a large role in
delivering services to welfare recipients. See
Burbridge and Nightingale, 1989.
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Black Youth Face an
Uncertain Jobs Future

Growing Racial Disparities in Employment Signal Need
Jor Policy Changes
by Dr. Margaret C. Simms

hile the U.S. economy continued to expand
W during 1987, gains made by black youth did

not keep pace with the progress of their
white counterparts. Data from the U.S. Bureau of Labor
Statistics (BLS), illustrating slow expansion in black
youth employment and college attendance, are disturb-
ing indicators that young blacks may not fare well in
e . The gan in emnlovment hetween hlacks and
whites may widen over the next decade as the chang-
ing economy produces a larger proportion of jobs re-
quiring highly trained workers.

Economic Growth in 1987

The stock market slide in October of 1987 obscured
the fact that the U.S. economy continued to expand
last year. Over three million jobs were added to the
economy, according to the BLS, with the unemploy-
ment rate declining steadily over the year from an an-
nual average rate of 7.0 percent in 1986 t0 6.2 percent
in-1987. And by December, the civilian unemployment
rate stood at 5.8 percent. The BLS reports that the
number of discouraged workers (those who have stop-
ped looking for jobs because they do not think they
can find them) dropped to just over 900,000 in the
fourth quarter of 1987, the lowest it has been since the
fourth quarter of 1979—a year of similar economic
growth and relatively low unemployment.

Black workers shared in the job expansion, picking
up just under 500,000 jobs over the course of last year.
The overall unemployment rate for blacks dropped
from 14.5 percent in 1986 to 13.0 percent in 1987,
white the employment-to-population ratio for blacks
(the proportion of the population over the age of 16
that is employed) rose to 55.6 percent, a new high.

Despite these advances, blacks made few gains in the
labor force relative to whites. The 13.0 percent black
unemployment rate was nearly 2% times the 5.3 per-
cent rate for whites. And the employment-to-population
ratio was nearly seven percentage points less than that
for white workers (62.3 percent). Blacks were also

Dr. Simms is deputy director of research ot the Joint Center
for Political Studies.
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disproportionately represented among discouraged
workers, (See Focus, April 1987, ““Update on the Job
Status of Blacks.') :

Fewer Jobs for Black Youth

The largest differences in employment between
blacks and whites in 1987 were among young people
under the age of z3. Biack youth seeking work were
twice as likely as white youth not to be hired. And
since unemployment rates exclude individuals who are
not looking for work, they tend to understate jobless-
ness among bfack youth. Only one-quarter of all black
teenagers 16 to 19 years of age had jobs for some
period during 1987, compared with nearly one-half of
all white teenagers. About 1.4 million or just over one-
half of black vouth aged 20 to 24 were employed at
some time in the vear, while three-quarters of the
whites in that age group heid jobs.

BLS data aiso reveal that nearly two-thirds of black
teenage males did not work at all during 1986, com-
pared to only one-third of white teenage males and
one-half of Hispanic teenage males. And close to one-
quarter of black males between the ages of 20 and 24
were jobless the entire vear, while less than one-tenth
of white males in that age group reported not working.

Large differences existed between black and white
females as well. Nearly two-thirds of black teenage
females, and one-third of black females in their early
20s, did not work at all during 1986. These propor-
tions were twice as high as those for white females in
the same age groups.

There were several reasons for the disparities in
employment between black and white youth. First,
black youth were less likely to be in the labor force,
that is, to be among those actively seeking work. Only
57.3 percent of blacks between 16 and 24 were in the
labor force, compared to 70.8 percent of whites.

About 17 percent of black youth (mostly voung
women with children) had home responsibilities that
kept them out of the work force. This was also true of
18 percent of young whites. Only 4 percent of black
youth reported that they were not looking for work
because they thought they could not get a job. Even

$0, that was twice the rate for white youth. ,

i
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The unemployment rate for black teenagers was 34.7
percent in 1987, and the rate for blacks between the
ages of 20 and 24 was 21.8 percent. These compare
with rates of 14.4 percent for white teens and 8.0 per-
cent for whites in their early 20s.

Table 1. Unemployment Rates by Age, Race, and Gender,
1987
Unemployment Rate

% Blacks % Whites
Age Male Female Male Female
All Workers Over 16 12 13.2 5.4 5.2
16-19 Years 34.4 349 15.5 13.4
20-24 Years 203 233 8.4 7.4
25-29 Years 13.0 4.8 5.5 5.3
Source: U.S. Bureau of Labor Statistics, Employment and Earnings,
January 1988.

Jobs and Education

Both labor force participation and unemployment are
closely linked to educational attainment. Regardless of
race, individuals without high school diplomas are
much less likely to be employed than those with 12 or
more years of education. However, even when blacks
and whites with the same amount of education are
compared, there are racial disparities in joblessness and
in expected carnings. Data from the Washington-based
Children’s Defense Fund show that black males 20 to
24 years of age who had not graduated from high
school had mean earnings of only $2,825 in 1984,
compared to $7,674 for young white males who had
not completed high school.

Blacks in their 20s and early 30s who had low levels
of education were less likely than their white counter-
parts 0 be in the labor force in 1987. Furthermore,
they had unemployment rates that were more than
twice those of whites with similar educational
backgrounds.

Table 2. L Rates by A
Race, and Gender for Workers Between 25 and 34
Years of Age, 1987 .

Unmgloymml Rate

% Blacks % Whites
Age Male Female Male Female
Less Than 4 Years of
High School 235 25.4 4.0 14.7
4 Ycars of High Schoo! 139 15.9 7.2 6.5
1-3 Years of College 79 9.2 5.0 4.0
4 or Mare Years of College 5.0 48 28 23
Sowurce: U.S. Bureau of Labor i “*Educati Attai

of Workers,"" March 1987.

While differences in employment between the races
were smaller among those with more education and

among individuals in their late 20s. blacks still suffered
greater joblessness than whites at every age and educa-
tional level.

Prospects for the Future

Despite the fact that the overall black population is
younger than the white population, and therefore will
become a larger part of the work force in the future,
the employment outlook for black vouth without at
least some college education is not promising. The BLS
projects that the black work force will grow almost
twice as fast as the white work force over the next 12
vears (1.8 percent per year vs. 1.0 percent). In addition,
the BLS forecasts that in the vear 2000 blacks will con-
stitute more than 17 percent of the American labor
force, compared to just under 11 percent of the labor
force in 1987. However, this relative increase in
representation will not necessarily mean lower rates of
joblessness. Skill requirements for workers will in-
crease, with 2 larger proportion of jobs requiring at
least one year of college.

An examination of the distribution of occupational
growth shows that job opportunities will be greater in
high paying, white collar jobs over the next 12 vears.
While overall employment is projected to expand 19
percent, employment in executive, administrative, and
managerial categories is expected to grow by nearly 29
percent. Moreover, jobs in professional fields will grow
27 percent, while opportunities for technicians and
related support workers will increase about 38 percent.
Currently, the individuals holding those jobs have from
1 to 6 years of college or university education. Thus,
the prospects for those who do not go on to college
are limited.

In 1987, only 34 percent of blacks in the labor force
had 1 or more years of college, compared with 46 per-
cent of white workers. While the high school gradua-
tion rate for blacks continues to rise, their college at-
tendance rate has declined. About 2.8 million young
Americans of all races graduated from high school in
1986, and more than one-haif of them, 54 percent, had
enrolled in college by October of that vear. But while
blacks were 13.8 percent of the high school graduates,
they were only 9.4 percent of coliege freshmen. Today
only one-quarter of black high school graduates 18 1o
24 years of age are in college compared to over a third
of white high school graduates, and the gap between
black and white college entrants is now larger than it
has been in 20 vears. .

The inability of black vouth 1o share proportionately
in college enrollment and employment opportunities is
a problem not only for the youth of today and their
families but for the larger economy as well. If the
United States is to increase its economic competitive-
ness in the international market place, policies must be
implemented to increase black college enrollment and
to provide more job opportunities for black yvouth
across the board. a
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DIFFERENCES IN QUALITY BETWEEN POSTSECONDARY SCHOOLS AND
ELEMENTARY AND SECONDARY SCHOOLS

Representative SoLarRz. Thank you very much.

Let me ask you a question which I asked the previous panel.
How do you explain the fact that we seem to have an outstanding
system of postsecondary education in the country but seem to have
a flawed system of elementary and secondary school education in
the country? Mr. Packer.

Mr. Packer. Well, there has been considerable work on that.
Part of it is the choice in the postsecondary situation. If a college is
poor, it gets fewer and fewer students. It goes out of business.

John Bishop has written an interesting paper on another prob-
lem. Employers and most colleges do not care about your high
school performance as a student. All you have to do is graduate.
Bishop’s evidence is that the typical employer does not care if you
studied basket weaving or mathematics or if you got A’s or C’s. He
says do you or do you not have a high school diploma. If you say
¥€S, you are hired as far as that is concerned. He may glve you a
" test, but there is very little incentive for good high school perform-
ance.

In the United States, if you do not want to go to an elite college,
if you want to go to the State community college system, again, a
high school diploma gets you in, and it does not matter if you do
well or take it easy.

Now, the Japanese system, on the other hand, is easy at the col-
lege level, and the colleges are not very good. But you work very
hard in high school because high school in Japan determines what
college you get into.

Mr. CARNEVALE. [ would agree with what Arnie Packer says.

I would take it a step further back than that. We have been the
master of an economic system for quite some time, since 1870, with
the highest productivity rates in the world, succeeding the British
as the world’s productivity leader. The system that we used to do
that in the workplace was one where you put all the smart people
at the top, all the people with the education, these white collar,
and technical elites, your engineers, scientists, managers, and pro-
fessionals in another class. Then you had a whole gaggle of people.
It did not matter how much they knew or how good they were.
What really mattered was their work effort and their ability to
show up to work. We have a different kind of economy now.

In those days we had a mass production economy and we built
the mass production education system which basically produced
two kinds of students, college-bound students—the schools I went
to—and the students who were not college bound. If you were in
the other half of the high school class, you did not matter very
much. You did not get much education or much good education.
You were there to make the numbers right for the people at the
top. When you went into the workplace, you got a job that was de-
signed in a way that did not challenge you very much with very
rigid and fixed technology and repetitive tasks and so on. There
was not a lot of skill required. You could be an autoworker and
have a very bad education and make a lot of money.
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_The economic system that is out there now demands that that
other half be of a much higher quality and that is where we do not
compete well. We still make, I would argue, the best white collar
and technical elites in the world, but it is the other half of our
companies——

WHY DO THESE DIFFERENCES EXIST?

Representative SoLarz. That is my question. Why?

Mr. CARNEVALE. Because it worked before admirably well. All
you needed was an elite group of very bright people and a lot of
hardworking people for them to move around.

Representative SoLaRrz. But presumably that was true for other
countries as well, and yet the other countries seem to have adapted
thtlair educational systems in ways that are producing better re-
sults.

I am just thinking aloud. Is it perhaps that the fault lies not in
the schools, but in the society, that the problems you are describing
in the schools are a reflection of problems in the society? Perhaps
in some of these other countries they do not have the deeply rooted
social problems we have in our country, they do not have as much
of an underclass perhaps as we do or the same kind of racial ten-
‘sions or drug problems or the like that produce students that are
very difficult to help. They come from broken homes, single parent
families, and high-crime neighborhods. Transpose that to Japan
and I suspect the Japanese schools would not be doing as well as
they are doing now. I don’t know.

Could that be really the explanation?

Mr. CARNEVALE. I do not think so. See, I guess my training is an
economist, and I always think the sociology follows the economics
and not vice versa. .

This question is naturally asked, why is it that we came out this
way and they didn’t? The story that has come up lately among
economists is, well, it did not happen for them that way because
they got lucky. They tried to copy us and they couldn’t.

In Germany, for instance, after the war, when this system came
full blown in the Untied States, they tried to produce for mass
markets, but they did not have any. They had very small market
sizes. Therefore, they had to have a much more flexible production
system.

They also had a strong leftwing tradition in those countries that
did not allow them to utilize unskilled labor the way we have. They
developed a very highly funded apprenticeship structure that
forced them to use people differently than we did. ’

If you were a German carmaker, Volkswagen, at the end of the
war you wanted to make a mass produced car, but you had to make
it for Italy and Sweden, and those are two different cars. One was
heavy, a gas guzzler for a northern climate, and the other one was
for a southern climate. The Italians taxed gas and cars by weight.
The Swedish did not. You have to have a different assembly proc-
ess, more flexibility and a better utilization of workers.

They also did not have the white collar and technical elites.

The story that emerges—and it is suspicious because it says that
they were lucky, not good—among economists these days is that at
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end of the war, because they did not have our market structures,
they went in another direction toward flexibility in their organiza-
tions, in their work structure and their use of technology. When
the flexible technology came along, the computer, they were ready
to use it and we were not. There is fairly strong evidence in that
regard, that they were utilizing work structures and flexible tech-
nologies and flexible workers much more successfully than we are.

That to me is an unsatisfactory explanation, but it is part of the
story, and maybe the other pieces are the pieces you are referring
to.

IS OUR EDUCATIONAL SYSTEM IN CRISIS?

Representative SoLarz. Well, let me ask you this. Would you all
agree that our educational system is in crisis, and that if we do not
begin to do a much better job, the country is going to pay a very
heavy price economically in the 21st century?

Ms. SimMms. Congressman Solarz, I would just like to say a few
words on the last issue.

Representative SoLARz. Well, answer that one.

Ms. SiMms. Yes. It is connected.

Representative SoLArz. Let the record reflect heads nodded up
and down with various grunts of assent, with varying degrees of
emphasis. [Laughter.] But there seems to be a consensus.

Yes, Ms. Simms.

Ms. SiMMs. On the issue of problems of the children and where
the fault lies. It is certainly true that the United States, in compar-
ison with Japan, does have a much more diverse student popula-
tion, and our school system has failed to come to grips with this.

The issue of family problems is not one that is isolated to a par-
ticular segment of the population, and I think we have to come to
grips with it—single families occur across the spectrum. Two work-
ing parents is also an issue with regard to interaction with the
schools. And we have not been flexible in our workplaces. We have
not been flexible in our schools in terms of adapting to changes
within the society. And I think we have to look at that. I do not
think we are alone in that regard either.

WOULD FULL FUNDINGS OF HEAD START, WIC, AND CHAPTER 1 MAKE A
DIFFERENCE?

Representative SoLarz. How much of a difference do you think it
would make if we somehow or other did muster the political will to
fully fund WIC, Head Start, chapter 1? Let’s just concentrate on
programs that can relate to how people do in the elementary and
secondary schools. If we were to provide enough money so that
every child in the country who is eligible got into Head Start, got
into chapter 1, benefited from a WIC Program, do you think that
that in and of itself would make a significant difference in the
dropout rate, in terms of how our kids did compared to the kids in
other industrialized countries on these surveys they conduct? Or do
you think if that was all we did, nothing else, no restructuring and
the like, that it would at best only be marginally beneficial?

Ms. McBav. I think it would be a major step in the right direc-
tion to do that because I think what would happen as a result is




256

that you would have minority children and low-income children
coming to school, coming to kindergarten knowing their colors and
knowing sizes and shapes, and they would not so immediately be
labeled as needing special education. So, I think it would make
quite a difference to have that preschool experience.

Now, having said that, you cannot just fix one part of the system.
You are getting them ready for school, but school has to also be
flexible, adaptable to what students bring, the experiences that
they bring. We must also address the quality of the educational
program that students receive—we have teachers unfortunately
who are teaching subjects that they are not qualified to teach. So,
you are going to have to also focus on retraining them, on getting
more qualified teachers, on getting teachers who are interested in
working with low-income children. So, it is not just enough to do
what you are suggesting; it certainly is necessary, but not suffi-
cient.

Ms. Simms. I would say from the Federal perspective, that would
be a key element. Those are the areas in which the Federal Gov-
ernment has provided both leadership and funding in the past. The
National Government cannot get involved in some of the day-to-
day operations of schools, and should not be involved.

Representative SoLarz. Well, if part of the problem is not simply
a shortage of resources, but the way in which the schools are struc-
tured and operate—you describe at some length, Ms. McBay, the
problems that teachers have low expectations of the kids, they
spend more time trying to keep order than they are teaching, and
so on and so forth. We heard earlier that principals need more au-
tonomy, the parents should be more involved, so on and so forth.

WHAT CAN THE FEDERAL GOVERNMENT DO TO CORRECT THE PROBLEM?

Let’s assume all of these things are problems and need to be cor-
rected. What can the Federal Government do to get them correct-
ed? I am here as a Member of Congress. I can introduce a bill to
provide x billions of dollars for Head Start. It is not at all clear to
me what I can do to get teachers who have low expectations of
their kids to have high expectations. It is not clear to me what I
can do to get the teacher you saw who spent most of his or her
time trying to keep the class quiet to spend more time teaching. It
is not clear to me what I can do to get more authority to the princi-
pal of the school down the block so that he or she has more of an
ability to tailor the education in his or her school to the require-
ments of the students that are there. :

Do you have any thoughts on this, particularly keeping in mind
that I think something like only 5 percent of all the money spent
on elementary and secondary education in the country comes from
the Federal Government? Isn’t that about it?

- Mr. CARNEVALE. It is a little more than that I think, or has it
gone down that far? Seven percent I though.

Ms. Simms. No more than 7 percent.

‘R]epresentative SorArz. I understated it by 40 percent. [Laugh-
ter.

Mr. CARNEVALE. Let me answer in a couple of ways. First, this
same problem was faced by American and private employers a
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short while ago in their own performance. For a whole variety of
reasons, given that you cannot control what goes on in the class-
room these days any more than you can control what goes on in
the assembly line—what they ended up doing was opting for a new
organizational format which was highly decentralized and flatter
in structure. Then what they did is sort of managed at a distance
by measuring outcomes and allowing work teams to do whatever
they liked as long as the outcomes were met, and then intervened
when the outcomes were not.

~ We are involved at the moment in all States in the Nation in the
same process in the public sector, that is, trying to build a system’
of standards so that we can begin to measure outcomes in schooling
and in a whole variety of public programs. It happens to be very
difficult in the public sector because as a matter of history and tra-
dition in the United States and elsewhere, we guarantee access to
public services and not outcomes. But I think our basic instinct and
the one you hear from Bob Jones in the previous testimony and
this commission that Arnie Packer is going to run is to begin to
build standards and then to release money on the basis of people’s
ability to meet those standards. If they do not meet the standards,
they do not get the money. :

I think that is a different business in the public sector. A lot of
public professionals are opposed to that, but the same processes in
organizational reform are at work in public organizations as they
are in private, and ultimately we are going to get to that point
where we are measuring the outcomes of public work.

Representative SoLarz. Would you then, in effect, make full
funding of these programs conditional on meeting certain perform-
ance standards?

Mr. CARNEVALE. I would make the performance standards highly
decentralized, that is, decentralize them as far as I could in the de-
livery system, certainly down below the State level to the class-
room level if possible, and award people for building such stand-
ards. I would also make those standards and enforce them at the
Federal level, that is, begin to look on public programs in terms of
their performance.

MAKE FEDERAL MONEY AVAILABLE BASED ON PERFORMANCE

Representative SoLarz. Well, let me see if I understand what you
are saying. You are saying the Federal Government should say to a
local school district we are willing to give you enough money so
that every kid in your school district can be in a chapter 1 program
who needs it. But before we are going to give you any money, you
have to define some performance criteria because we want to make
sure this money will be well used. Presumably the performance cri-
teria would relate to the number of kids in the program who got up
to grade level in a certain amount of time.

My sense is that their incentive is to keep those standards as low
as possible in order to make sure that they continue getting the
money. In a way it almost gives them a perverse incentive to have
low standards rather than high standards because the higher they
set the standard, the less likely they are to continue getting the
money.
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Mr. CARNEVALE. I think in this case what you rely on is the coop-
eration of the community and the parents, and obviously this is a
political act as much as it is a managerial one at this point. When
you set that in motion in public programs, you will get differences
in standards in different places and rightfully so.

Representative SoLarz. Why not have it set by the Federal Gov-
ernment?

Mr. CARNEVALE. I think that is illegal. I am not sure, but isn’t
the States’ prerogative to manage and set standards for education
even if the money is Federal? I am not sure of that.

Representative SoLarz. I do not imagine that is anything uncon-
stitutional by saying if you want our money, then you have to dem-
onstrate that 75 percent of the children who participate in this pro-
gram reach a certain grade level by the time the program is fin-
ished. And if you cannot do that at the end of the year, then you
get less money.

Ms. McBay. Then the students suffer from that.

Representative SoLarz. Well, except the argument would be that
if they are not reaching that standard, they are not benefiting and
the taxpayers are losing. Personally, I am all in favor of providing
more money for these programs, but that is in the assumption the
programs are working. If, in fact, they are not working, then it is a
waste of money. : :

I do not see in principle what is wrong with the performance
standard. In other words, we all like Head Start because the tests

- or surveys seem to indicate it works. If the tests or surveys indicat-
ed it did not work, it would not have as much support as it does.
But what is wrong with——

Ms. Simms. I don’t think there is a problem with setting stand-
ards for programs. I think what we have to be careful of is the way
in which the standards are set. We went through this with JTPA,
and you can set standards and the incentives may be such that the
original intention of the program is slightly perverted in order to
meet the performance standards. That does not mean that people ‘
do not get served, but maybe those that you might want to be at
the head of the queue do not get to the head of the queue because
of performance standards.

THE VALUE-ADDED APPROACH

I would think that a value-added measure is more appropriate
than an absolute standard.

Representative SoLArz. What do you mean by a value added?

Ms. Simms. In other words, how much do you raise the perform-
ance of the children, not setting, at least initially, an absolute
standard because the children will come in with differing levels of
preparation. And what you want to encourage is adding the most
to their preparation not necessarily taking those who need the
least added to it. \

Ms. McBav. In addition to providing resources to the schools
based on that, I would also reward the teachers who made those
accomplishments possible. In addition to that, the Federal Govern-
ment could also engage in a number of activities. I know there are
bills around that address this, that have as the desired outcome
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raising the status of the teaching profession. And I really think
that has to happen at the same time so that you could attract a
different or a better quality of teacher.

ELEVATING THE STATUS OF TEACHERS

Representative SoLarz. How does the Federal Government raise
the status of the teaching profession?

Ms. McBay. Well, there are professional standards being devel-
oped that the Federal Government is helping to support, and other
non-Federal sources are supporting efforts to raise standards that
teachers have to meet. But at the same time, they are also advocat-
ing increasing the pay that teachers receive.

When we talk about extending the school year, we are also ex-
pecting teachers to work. Teaching is the only profession 1 know
where you work only part of the year. Most people work year
round. Obviously, they would need vacation. They do not have to
be teaching the same thing they have been doing the rest of the
year. But there are things they can do to improve. They can use
that time to improve their undersianding of the subject thcy are
teaching. They can work on curriculum materials. They can try to
learn more about the cultures of the children they are teaching. So,
there are things that you can do to support raising the status of
the profession.

THE TOTAL QUALITY MANAGEMENT APPROACH

Mr. Packer. First, I would suggest we have had a revolution in
this country in manufacturing. We have a lot of world-class manu-
facturing companies. They have followed some principles that I
think can be applied to the education system. Edward Deming is
the foremost advocate of what is called total quality management. I
gather every defense contractor who wants to bid in the future will
have to have a TQM plan within their proposal.

The first thing Deming has said is focus on quality. Do not think
you are going to get away cheap. If you produce a car that is'a
lemon, that is a very costly operation. School systems that produce
lemons get denigrated. We have problems with JTPA systems in
which tracking or making people look as if they are second class is
just counterproductive. And when schools have a 25-percent drop-
out rate, we are not focusing on quality.

We tend sometimes in legislation to say, well, let’s cover every-
body. We cover 6 percent in JTPA. Is it going to be twice as good if
we cover 12 percent? I think Bob Jones is saying in some cases, we
are better off putting in more quality.

IMPACT OF SOCIOECONOMIC BACKGROUND ON PERFORMANCE

Representative SoLARz. Let me ask you something about that. I
doubt that anybody has ever tried the following experiment, but I
am curious what you think would happen if the following experi-
ment were tried.

Take two schools in the same city: one school in a sort of well-to-
do area, the other school in a poorer area. And presumably the
kids in the well-to-do area in their school are doing better on all
sorts of scores than the kids in the poor area. Now, take the kids
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from the poor area and send them all to the school in the better
area. They have the same facilities, the same teachers, that were in
the well-to-do area. And then take the kids from the well-to-do area
and send them to the school in the poorer area. So, they are now in
the school, same school, same facilities, plaster falling down from
the ceiling. The same teachers that were teaching the poor kids are
now teaching them.

Do you think that the results would reflect the school and the
stlaff,?or would the results reflect the students who go in the first
place? :

Mr. Packer. Sometimes it reflects the expectations of the teach- .
ers. There have been studies in which they have told the teachers
lies about students’ IQ tests. At the end of the term, the kids end
up where the teachers think they came in. That if, if they think
Johnny is dumb, Johnny gets a C, and if they think Sally is smart,
Sally gets an A even though that is not the way the real——

Representative SoLaRz. So, let’s say in the school in the well-to-
do area—let’s say 80 percent of the kids were at grade level in
reading and everything, and the poorer area 30 percent were at
grade level. Do you think if you flip-flopped it, it would turn out
that the kids from the poorer area were now at 80 percent of grade
level and the kids from the well-to-do area were at 30?

Mr. PACKER. No. :

Ms. Simwms. It is not going to be that simple.

Ms. McBay. Are you going to let the teachers know that you
have done this? It is the expectation issue again. There are certain
assumptions that are made by teachers when they see students
who come from certain kinds of circumstances.

Ms. Simms. I think there is also the issue of what the parents of
the children from the well-to-do school choose to put up with. And
if they decide that the quality of the school their children have
been moved to is not sufficient, they have the resources to either
make the school better, supplement it with private resources, or
take their children out of those schools. And that is an option that
is not available for all we talk about choice. Those options are not
available to the parents who do not have economic resources.

Mr. Packer. But if, for example, the sorts of things that Dr.
Comer, the psychiatrist at Yale, has been doing were more widely
used, the early evidence suggests that it would make a substantial
difference. Whether his work really requires a heck of lot more re-
sources, I don’t know.

Ms. McBay. Well, he has $15 million.

Representative SoLarz. Has anybody ever measured the relative
impact on how well kids do in school of the kind of families and
homes from which they come compared to the kind of school in
which they were? ‘

Mr. Packer. The mother’s education is the single most signifi-
cant variable in determining how well a youngster will do.

Ms. SimMs. But, of course, that is so tied up with the other re-
sources that it is hard to disentangle the effects. High income and
high education go with the school. '

Representative SoLaRrz. But that is sort of common sense, isn’t it?
I must say I think, obviously, the schools play an important role,
but I think there has been a slight tendency here to saddle the
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schools with a little bit too much of the responsibility. No doubt
they can do better, and they should do better. And it is cheating
kids when teachers have low expectations which is unfair to a kid.
Every kid should be entitled I think, at least initially, to the high-
est expectations. But a lot does depend on the kind of family the
kid comes from. Of course, I suppose there are a lot of kids who
come from wretched families and desperately poor families and
families with all sorts of afflictions who end up doing well.

Mr. PAcker. But there has been evidence that the right kind of
interventions can overcome that. That is what Head Start is about.
That is what Dr. Comer’s work is about. That is what the comput-
er-based education that is appropriate does. '

U.S. ECONOMIC CHALLENGE FROM OTHER INDUSTRIALIZED COUNTRIES

Representative SoLaRrz. I am thinking of putting together some-
thing called an Omnibus National Security Act of 1990, which is
based on the notion that the real challenge to our security now
that the cold war is over comes from the economic challenge we
face from the other indusirialized countries. And this legislation
would provide over 5 years for the following.

Full funding for a whole series of programs designed to enhance
the human resources of the country, Head Start, WIC, chapter 1,
adult literacy programs, science and math programs, all of that
stuff, so that at the end of the 5 years every kid in the country who
is eligible for these programs would get the benefit of them.

Also provide additional resources to deal with the physical infra-
structure problems that we have, roads, highways, airports, and
the like, while simultaneously eliminating the deficit over 5 years
on the grounds that that is needed for the health of the economy.

And that would come through a combination of reductions in de-
fense spending made possible by the end of the cold war, plus a
fairly substantial increase in revenues because the cumulative defi-
cit over 5 years to which one would have to add the increased fund-
ing for these human resources and physical infrastructure program
comes out to quite a bit of money. But with something like a 25-
cent-a-gallon gasoline tax, some sin taxes, an increase in the elimi-
nation of the bubble, increase in the personal income tax rate
from, say, 15 to 16 percent and from 28 to 30 percent, you could do
all of that in 5 years.

Now, I would be interested to what your reaction would be to
this. I want to ask you two questions. In general, is this something
you would support? Do you think that this would be a worthy in-
vestment for the country and something for which the American
should be willing to pay somewhat more in taxes?

And second, if the answer is yes, to what extent would you link,
if at all, the increased funding for the human resource programs to
some performance standards that would have to be met in order
for local schools and communities to get the benefit of the addition-
al funding? What do you each think?

EXTEND SCHOOL YEAR

Ms. McBay. Well, first of all, I hope you will have in the package
extending the school year because there is one point that has not
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come up here: there are studies that show that low-income children
and minority children tend to lose 80 percent of what they learned
during the year over the summer. So, I just want to make sure that
the school year is in the package.

Representative SoLarz. That is in the package. What is it? The
20 largest school districts in the country? Twenty-two.

Ms. McBaAy. Great.

DO WE NEED A SAFETY NET FOR SCHOOLS THAT FAIL?

My only concern about the performance standards is that I do
not see what happens if schools fail. Under that scenario, how do
" you prevent the children from not getting a quality education? So,
the school does not meet the standards, and then what? The State
has the responsibility to provide some education for all children.

Representative SoLarz. I would imagine if we did that, it would
be based on this assumption. With sufficient will they can meet the
performance standards, that if you say to them, look, this money is
available, if the communities know it, if the States know it, if the
cities know it, if the parents know it, they will find ways to make
sure the standards are met. And if in fact the standards are not
met, then it is not worth the money.

THE VALUE-ADDED APPROACH

Ms. McBavy. I think you ought to modify, as Ms. Simms suggest-
ed, to the value-added measure because I think, first of all, no one
is going to agree on one standard. But if you did talk about a delta
improvement and linked it to the size of that delta, I think that
would be certainly acceptable. - :

Representative SoLarz. What do the rest of you think?

Mr. CARNEVALE. That piece, it seems to me as you outline it, is
the priority piece. '

Representative SoLarz. Which piece?

A DEMAND-SIDE INCENTIVE

Mr. CARNEVALE. Well, fully funding a whole set of programs that
-essentially provide human capital development for disadvantaged
folks. The other piece is a whole set of services now necessary for
working Americans which is an expensive piece of the action.

Representative SoLarz. JTPA you mean.

Mr. CARNEVALE. No. That is for people who have fallen out of the
work system. I'm talking about people who are already at work—
and a variety of competitiveness commissions and others have rec-
ommended support for the development of the current work force.

Representative SoLarz. What?

Mr. CARNEVALE. We need some sort of a demand-side incentive
here. We need to set the hook in the workplace by giving employ-
ers themselves an incentive to train so that they will utilize
trained workers more and more. So, to the extent that we already
provide very large tax benefits, let’s say, to employers for invest-
ments in machine capital, we ought to build a more level playing
field here in terms of their willingness to expend moneys to train
the workers they have—in the interest of the workers, and in the
interest of the competitiveness of American organizations.
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Representative SoLarz. To the extent that training their own
workers would increase their productivity and competitiveness, it
presumably would increase their profits. Doesn’t our system give
them sufficient incentive to do it? ‘

Mr. CARNEVALE. All the way back to the early 1960’s, it has been
the general presumption mostly in American economics that Amer-
ican employers do not invest sufficiently in machine capital. Prior
to and beginning in a fairly aggressive way with the Kennedy tax
cuts, we have ever since, with a little bit of a rollback starting in
1980, increased the incentives to invest in machine capital.

Representative SorLarz. But we do not have a tax incentive to
invest in human capital?

Mr. CARNEVALE. No, we do not.

Representative SoLARz. Really?

Mr. CARNEVALE. No.

Representative SoLarz. In other words, if I am employer and 1
buy a machine, I get some kind of a tax credit for that.

Mr. CaARNEVALE. Yes. You get depreciation allowances. There are
a variety of ways.

Representative SoLarz. But if 1 want to take a worker and send
the worker to some training programs for 10 weeks in order to im-
prove the worker’s productivity, for that I get nothing.

Mr. CARNEVALE. That becomes a business expense that is not de-
preciated over time. And in general and in the employer economy,
the incentives are very weak to do that because you lose the skill
of the worker. That is, the person can wander off. You do not own
the worker, and for a whole variety of other reasons.

As a result of that, a whole series of institutions have been sup-
portive of some measure—and it is not clear what is it. The usual
one is a tax credit.

AN APPROACH UTILIZING A TAX CREDIT

Representative SoLARz. Is there any proposal out there that em-
bodies this concept you have described?

Mr. CARNEVALE. The MIT Commission on Industrial Productivity
suggested tax incentives thinking of a tax credit. The Secretary of
Labor’s Commission on the Skills of the American Work Force sug-
gested a tax credit and specified the credit. '

Representative SoLarz. How much did they estimate it would
come to?

Mr. CARNEVALE. They do not know. Well, the best guess on these
sorts of things is if you run the numbers and pattern them after
the R&D tax credit assuming similar behavior—that is, invest-
ments in human resources are roughly parallel to investments in
R&D because there is lots of uncertainty involved and so on—then
one supposes that the costs are similar to the R&D tax credit. And
memory does not serve me here as to what those were. You are
talking about something on the order of $3 or $4 billion. Am I right
about that? I think so.

Representative SoLarz. How many workers would benefit?

Mr. CaArRNEVALE. Currently employers provide training for about
10 to 13 percent of American workers. Currently that represents
about 1.4 percent of payroll nationally. The companies who are in-
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dustry leaders in this, such as IBM, do 7, 8 percent. You would
want to raise the number I would suppose. How much is enough? I
don’t know. But if you wanted to go from 1.4 to 2 or 3 or 4 percent,
you are talking about a doubling of the current expenditure, which
is about $30 billion. Maybe you would want to go to $60 billion as
sort of a first cut. _

Representative SoLarz. $60 billion a year?

Mr. CARNEVALE. You would want employers to expend $60 billion
a year. .

Representative SoLarz. How much does that cost us in taxes?

Mr. CARNEVALE. I think that is $3 or $4 billion.

Representative SoLarz. Are you saying $3 or $4 billion in tax ex-
penditures would leverage up to $50 to $60 billion in employer ex-
penditures?

Mr. CARNEVALE. I'm doing this from memory, but we have
played with this before, and it is something on that order depend-
ing on how you structure the tax credit.

Representative SoLarz. Could you get back to me on that?

Mr. CARNEVALE. Sure. ,

- Representative SoLArz. Because I think that kind of proposal
W‘fﬁld fit very nicely into the kind of omnibus approach I am
taking. '

AN APPROACH USING THE UNEMPLOYMENT INSURANCE TRUST FUND

Mr. CARNEVALE. Well, let me try two other things on you then.
There is another commission—there is always another commis-
sion—that will report out of CEO’s. And Secretary Brock and
former Secretary Marshall in a month or two will also recommend,
in addition to the tax credit, that we do something with the unem-
ployment insurance trust fund, which is a whole other way to do it.

Representative SoLarz. What is that?

Mr. Carnevare. Frankly, the unemployment insurance trust
fund confuses me, too. The basic proposal is to add a very small tax
on top of the unemployment insurance trust fund, and that em-
ployers that expend up to a certain percent of payroll would not
have to pay the tax. Those who do not expend up to a certain
amount of payroll would pay the tax into a national fund which
would be redistributed for adult educai’~~ and retraining is that
basis of that proposal.

DEVELOP A HUMAN RESOURCES MITI

The third piece of their plan will be, I judge as a member of the
commission without anybody having signed off on this, a set of pro-
posals on the presumption that the way to get employers to do
things is you either make them or you persuade them or you show
them. The show-them option is to increase—and it is the cheap way
out of this—the infrastructrue available to do R&D on all of this
stuff, that is sort of a human resources MITI in the United States.
We expend, the arguments usually run, $130 billion a year on edu-
cation research at the Federal level alone. We expend nothing on
resear<l:{h on how we select, appraise, reward, and train employees
at work.
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Representative SoLarz. Shouldn’t that be done by the Depart-
ment of Labor?

Mr. CARNEVALE. But they do not have a budget for that. That is,
the R&D budget for these purposes literally does not exist. We do
not spend any money on these things. If an employer wants to
know how to install machinery or train a technician, they do not
know where to go to find out.

Representative Sorarz. Well, I think we will want to follow up
with you on these particular pieces, but they certainly sound very
intriguing.

AN OMNIBUS BILL APPROACH

What do the rest of you think about this approach of an omnibus
bill which would do the things I have described?

Mr. Packer.

Mr. Packer. Well, I think there are some very interesting things
in it.

I would suggest you might want to look at Congressman Sawyer’s
literacy bill which has 2 center to do research. Sawyer’s bill has
some incentives for teacher training and technology in the adult
literacy area, and some of those provisons might be of interest to
you.

I do think that it is important to link any substantial additional
resources to performance. I think in the long run the American
pulblic will react negatively to more money spent for no more re-
sults.

Representative SoLARZ. So, as a practical matter, how would you
deal with that in the context of this kind of bill? I obviously do not
have the .capacity to draw up the standards myself. Would you, for
example, ask the secretaries of the relevant departments with the
responsibility to draw up the standards in consultation with com-
munities and States and relevant providers around the country and
then make that subject to congressional approval? Or how would
you like it?

Mr. Packer. Well, first generall ly, one of the things suggested in
the last of these “Workforce 2000” reports is that it would be good
if States which now pay 100 percent of their dollars on average
daily attendance would cut back to, say, 70 percent of the costs on
average daily attendance and another 30 percent paid as incentive
payments for meeting performance requirements. For example, the
Feds might say, we will put in another 5 percent if you will shift to
an incentive based system. The incentive should be based, as two
colleagu